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The Editorial Board accepted with thanks and appreciation

the resignation of Ralph Segalman as Editor and Norman Goroff
Dr. Segalman resigned after three
as Publisher-Managing Editor.
years as editor because of the increased pressures involved in
his research activities as well as other major academic responsibilities. He served from the founding of the Journal as editor.
He played a major role in helping make it the important scholarly
He will continue to serve as an Associate
journal it has become.
Editor and will co-edit a thematic issue on Symbolic Interactionism
and Social Welfare.

The positions
Norman Goroff was elected to serve as Editor.
An executive
of Publisher and Managing Editor were abolished.
committee composed of Pranab Chatterjee, David Gil, Shimon
Gottschalk, Elizabeth Huttman, and the Editor was elected to
serve as the decision-making group between the semi-annual meetbe held at the S.S.S.P.
Board which will
ings of the Editorial
FebAugust and the C.S.W.E. meetings in late
meetings in late
ruary.
Additional members of the editorial board were elected in
We did this so
number to 40 people.
order to bring the total
that the policy of having each manuscript reviewed by two memcarried out without
bers of the board could be more readily
over-burdening any one individual.

WHAT KIND OF SOCIOLOGY IS USEFUL TO SOCIAL
WOR[ERS?*

by ALFRED McCLUNG LEE, Professor of Sociology
and Anthropology Emeritus, Brooklyn College
and the Graduate School, The City University
of New York

Both social workers and sociologists have been trying desperately for more
than a century to live down their miscellaneous ancestry. Both are still embarrassed that their disciplines are rooted historically in the work of oldtime clergy, police, utopian philosophers, sentimentalists, reactionary manipulators, and radical thinkers and agitators. Nevertheless it was from those
men's and women's concerns, their perceptions of social problems, their efforts
at social amelioration and reform or revolution, and their inter-cult conflicts
that the two corps of modern professionals sprang.
Both professions have sought to create modish images competitively useful
in the evolving academic, political, and business worlds of the late nineteenth
and the twentieth centuries. Both have tried to buttress these images with
protective educational and accreditational procedures as well as with the
latest "scientific" fashions.

The principal image sociologists seek to project is that of being allegedly value-free scientists wedded to esoteric terminology, to impressive quantification, to statistical manipulation, and to theories of human interrelationships and social structure based upon what is claimed to be "hard date". Even
the apparent rigor of genetic determinism and sociobiology as well as of behaviorism often tempts the scientistic.
The principal image offered by social case-work professionals came at
first to be an emulation of something hopefully resembling that of the physician or the psychiatrist. Then as critics tarnished that image with characterizations of authoritarianism and of monopolistic and entrepreneurial practices,
social workers strove to depend upon the more generalized prestige of professionalism as the basis for their public image. Types of social worker other
than case-worker attempt to partake of as much of the professions' changing
image as they are able. Whether as case-workers, group-workers, or community
*The Louis Goldstein Memorial Lecture, School of Social Work, The University of
Connecticut, Hartford, Connecticut, March 23, 1976.
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organization specialists, they all try to have themselves seen as practicing
accredhealing arts dramatized by suitable terminology, routines, professional
itation, and dignity.
felt by sociolHow different these images are from what is often seen and
inogical undergraduates and graduate students, welfare clients, legislators,
weldistraught
a
does
Rarely
administrators!
and
stitutional board members,
fare "case" invade a board room in person. Rarely does a resentful B.A. in
sociology complain to a university trustee. Few legislators ever really see
the human degradation with which social workers try to cope. Nor do legislators want to become conscious of the degree to which they and their industrial
No one who really wants to obtain a
sponsors contribute to that degradation.
speaks out during his or her comprehensive oral examination about exPh.D.
peiences with personal dehumanization and exploitation suffered at the hands of
The smothering depersonalization of bureathe examiners or their colleagues.
ucracies in any field should be an old story to social workers and sociologists,
but--of course--we all do all that we can" to prevent it from taking place
here!
Such a producer of TV "reality fiction" as Frederick Wiseman scarcely
gives a statistically defensible cross-section of a social-welfare center in
one of his most recent productions, entitled "Welfare .,, Most of the "professionals" he deals with, too, are not fully accredited M.S.W.'s.
His caricature,
however, should unsettle the many professions who now hearten themselves by
thinking of the show-pieces of their discipline and who shelter themselves from
discomfort with ready rationalizations about the overwhelming tide of "unprofessional situations" for which personnel, finance, and facilities are lacking.
Show-piece social work is not commonly available.
The professionalization of
all social welfare policies and practices is a tremendously complicated challenge but one that social workers can scarcely avoid facing.
A reviewer (Waters, 1975, p. 62) summarizes this TV fild thus: "Everyone in Wiseman's study--welfare administrators as well as clients--emerges as
a victim of the system's bureaucratic horrs .... W World War II veteran despairingly plucks cards and forms from each of his pockets.
'Jesus, look at all
'People keep sending me back here. And I
these places I been,' he pleads.
Case-workers are robotized drones, their compassion
ain't
got carfare.'
still
deadened by frustration .... Downstairs in the records division, machines clack
out a symphony of depersonalization; computers transform perforated tapes into
digital readouts, lives are processed and filed.
Upstairs, nothing works so
neatly. 'What you telling me 'bout technicalities?' a black man tells
a social
worker. 'I'm talking 'bout eatin' ."
As another reviewer, an experienced and
perceptive sociologist (Miller, 1975), wisely adds: ",Everybody is caught. Wefare workers have little
discretion.
They are torn between administrative responsibility to prevent deception and follow rules and the needs and illnesses
of people.
But greater discretionary power might mean that welfare workers
would have to much power over clients-though I was surprised,,, he added, "by

the number of welfare workers who were actively trying to help recipients."
Wiseman has not gotten around as yet to doing a piece of his TV "reality
fiction" about sociology teaching and research.
I hope that he does.
It might
or might not be more difficult to present such efforts in dramatic form, but the
parallels between his welfare caricature and what actually happens in many research projects and teaching situations would become apparent.
Too many tired,
bureaucratized, and underworked senior faculty exploit non-tenured junior faculty and students.
Overworked junior faculty buck for temire of employment or
an advancement by feeding their undergraduates slick and safe text materials,
firlms, and lectures.
They want their mobs of students to respond as required
on examination forms that can be machine-graded.
The result resembles mental
programing or brainwashing.
It has little
in common with idealistic educational notions about developing the individual student's curiosity and motivation to grow intellectually.
In all too many graduate schools, ridden by depersonalized scientism, sociology students come to identify research with
grantspersonship--how to enter into profitable game-like relationships with fund
sources-rather than with the more perilous "game" of doubting the accuracy of
some aspect of traditional social knowledge or of questioning the human utility
of some aspect of the so-called "social system."
(Lee, 1966, chap. 14) Thus
they never delve intimately and empathetically into the woes of an ignored or
opressed group, into the malfeasances and conspiracies so common among those in
power, nor into ways common to the masses of manipulated "normals" who make
social change so difficult.
It is a lot easier to get an advanced degrees by
helping a graduate professor complete a bit of contract "research" (maybe
"research and development" or "evaluation research" for a Federal agency, a
corporation, a trade association, or a foundation) than it is to be so pretentious as to do independent research on a pressing social problem.
So much for the professional facades social workers and sociologists try
to develop and maintain.
So much also for brief glances into the chambers of
horrors behind many of those facades.
Just how should social workers and sociologists try to have themselves pictured popularly and to specific and relevent publics? How should they deal with their truly overpowering constituencies and their highly controversial intellectual, professional, and social problems? Are both social workers and sociologists now all too often merely
symptoms of our society's malaise and/or tools of short-sighted social exploiters and oppressors? If so, do they have to be?
How should sociologists and social workers face up to such an accusation
as that of the three Nobel prize-winning economists, Gunnar Myrdal of Sweden,
Jan Tinbergen of The Netherlands, and kenneth J. Arrow of Harvard University?
They state:
"The wastefulness of Western economies-in energy, in food and in the despoiling of the environmentis not an oversight, but an inherent trend
in a system which produces primarily for corporate profit. The economic
crisis in industrial democracies raises serious questions about the very

nature of the economic system of these societies."

1975,

(Quoted by Coffin,

p. i)

It has deepset ramifications that are polThis crisis is not merely economic.
This wastage,
and also more broadly social, cultural, and psychologicalitical
these inconsistencies, this inadequacy of a mythological "system ," these forces
making for disintegration and for sweeping reorganization are the scene of soThe principal problem
cial work and of sociological professional activities.
of both of our professions is that far too few of our professionals recognize
this. In shrinking from perceiving it, we do not know whether we strive to
lead creatively or are content with mere walkon parts dependes upon the extent
upon rewriting outmoded scenarios in terms of today's and tomorrow's needs and
then upon standing firm in acting in terms of the rewritten version.
The crisis of our times also raises another question: Since there are
many kinds of sociology vying for preeminence, what kind of sociology best relates itself
to the professional concerns and needs of social workers? Stated
bit differently, since the various types of sociology appear to serve
a little
interests of diverse groups, whose sociology is likely to be most helpful to social workers?
like to insist that
In trying to reply to these questions, I should first
the alleged gap between social work and sociology is both an invidiously artFor sociologists, the gap
one and one damaging to the two disciplines.
ificial
reflects their long struggle--mentioned at the outset-to disown their reformist origins.
For social workers, the gap is symptomatic of their anxiety to be
recognized as functionally useful professionals and not just as step-children
of an omnium-gatherum college category such as they long saw sociology to be.
It is true that social work can be defined as an application of sociology and
psychology to individual, group, and community problems, but this makes the reThat conception presumes that sociollationship look like a one-way linkage.
ogists and psychologists develop the methods, perspectives, theories, and
even techniques of application, the remedial measures, and that social workers
learn from those specialists what may be useful in their profession and then go
forth to apply the memorized formulas. But this leaves out consideration the
highly significant contribution of praxis, of the clinical study of actual
human behavior, to sociology and psychology not only in their application to
Dedicated social workers
human problems but also as theoretical disciplines.
use their experiences to test and to modify not only traditional social wisdom
but also as well the psychological and sociological theories they have learned.
Individuals and group moving back and forth between practical social work and
critical theoretical efforts in the social sciences have thus made crucial contributions.
How should social workers and sociologists now try to have themselves perboth groups should discard their artificial facades and
ceived: As I see it,
along with those facades their concern about fighting for the trappings of
Both that hierstatus within the antiquated hierarchy of older professions.
archy and the basic definition of professionalism have long needed reorganizat-

tion and redefinition.
The mystiques of science and of health practitioners
beare wearing thin from growing popular awareness of the human fallibility
hind professional masques.
Social workers and socioligists should willingly
have themselves seen clearly for what they ares trained peoplw who are seeking
to understand and to cope with human problems in an outworn organizational setting that requires drastic revision.
They should relate to their clients and
students not as priestly authoritarians but as fellow seekers after helpful
knowledge and solutions, not as co-participants in a game of bluff or of scrounging but as co-workers in the struggle to reorganize society. That's a tall
order, one from which the entrenched in any calling or institution shrink, but
society is being reorganized and will continue to be reorganized-sometimes
drastically--again and again. The question is not whether or not to reorganize
but whether will-informed policy-makers or charismatic opportunists will provide the leadership.
How then should our professions deal with our constituencies?
Both social
workers and sociologists are commonly routinized, co-opted, and even robotized
by being overloaded with clients or with students. Great pressures develop to
treat each client or student as a depersonalized unit to be handled as part of
a bulk or to be subjected to handy formulas. A former case-worker (Jacobs,pp.
253-254) generalizes the situation in a manner that fits
a great many in either
profession: In response to a comment that a given person was "yound and idealistic
and wants to help people," his supervisor asserted,
"Well, please tell
him what the story is!
And what is that "story"? The former case-worker says
it "means one must perform the everyday function, whether legitimate or otherwise, in a manner that is no secret to anyone who keeps his eyes open".
Witness the myth of services .... [The] worker... receives an elaborate code of
instructions for recording services he never really performs.
The deception
has grown out of the need to fulfull the terms of the reimbursement procedure
of the federal and state agencies." Just as certain routines have to be performed to make college credits appear to mean what they are claimed to mean, so
the welfare agency has to be able to "prove" that the prescribed services were
performed.
How else can social workers and sociologists deal with constituencies?
They can unionize and fight for adequate facilities, for professional freedom,
and for sufficient colleagues. Is this possible within our society as it is
now organized? I believe that most informed people would agree that it is now
difficult.
Then what should conscientious professionals do to correct the situation? Naturally I do not recommend "copping out ." The problem of social
workers and of sociologists do not differ greatly from those of other peopleserving professionals in out society.
To work for the reorganization of society
so that social workers and sociologists, among others, can do the tasks they
see need to be done is a conception that shocks and even terrifies many middleclass citizens. The time is passing, however, when we can hide from such a
sweeping need by talking about an obstinate and self-perpetuating stratum dominated by a "subculture of poverty." We also have other subculture problems-those of the smug professionals and of the conspiratorial managers of business

Changed conditions of life and control can modand government among others.
ify any human group and its subculture.
As the Nobel prizewinners I quoted earlier put it, we are faced with "serious questions about the very nature of the economic system" of our society.
Our depression of the 1930's ended only in the vast destruction of World War II.
That war is estimated to have cost 60 million human lives, and six-seventh of
those killed were on the so-called "winning side ." Only one-seventh dies on the
"losing" Axis side! We have been sheltered from looking realistically until
lately at out basically continuing and growing crisis only by the still-continuing series of wars and by the fact that our military-industrial complex
through our government's aid has become the arms manufacturers, brokers, and
arbiters of the world. Will our present depression end only in World War III
with a human cost even greater than that of World War II, a cost that migh conceivably even mean human exterminations?
(Lee, 1973, p. 80)
To continue a discussion of my questions, how should our professions now
deal with our highly controversial intellectual and social problems? Quite
briefly, I would say: forthrightly and radically. The human situation today
is so grave that only such an approach to our problems can be justified. Only
thus can we cease being symptoms of social malaise, cops to social disintegration.
In middleclass circles, these sound like hard lines, lines somehow to be
brushed or rationalized aside, but we cannot avoid such a recourse much longer.
The profligate waste of our so-called economic "system" is making radical social reorganization more and more pressing.
Now, to the basic question to which I am devoting myself: Among the many
kinds of sociology-functionalist, neo-positivist, ethnomethodological, Marxist,
cultural, ethological, sociobiological, symbolic interactionist, and all the
rest--what sort is most useful to social work and thus to human welfare? I
take the position that it is the kind of sociology-roughly called "humanist"
-that will make a lot of social work as currently practiced a thing of the
past.
It is the kind of society as to make social work not only much different but much more important in the service of human goals.
In spite of the botable role in social science down through the years of
concern to find human solutions to social problems, by the late 1940's sociology was under a cloud of repressive Joseph McCarthyism and another cloud of
abstract, functionalist, and scientistic Talcott-Parsonianism.
The former stimulated a nervous dread of the controversial, of any basic or radical approach
to human affairs. The latter, dogmatic and elitist, tried to erect the allexplaining sociology out of terms vague enough to avoid being contrad-cted by
direct observation of human behavior.
Pressing social problems then as usual
concerned social workers and daring journalists, but sociologists were more
likely to deal with ideas and symbols they looked upon as subtle and profound,
the problems not of society but of sociological theory and method, or to spend
their time on accumulating data for those in power.
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The highlights of previous sociological history were quite different from
what one saw so commonly in the 1940's. For example, even though W.G. Sumnert
greatest contribution to sociology was his library-based cross-cultural work,
Folkways (1906), his challengeing essays written from the 1870's onward (1911,
1913, 1914, 1919) reflect his intimate involvement in the municipal affair of
New Haven and in Connecticut's public educational facilities and with his concern about the growth among the nationally powerful of plutocracy and especially of plutocratic imperialism. Without that background, Folkways would
have lacked the sense of life and living that it contains.
Similarly, such
great publications as Charles Booth's Life and Labour of the People of London
(1889-91, 1903), W.I. Thomas and Florian Znaniecki's The Polish Peasant in
Europ and America (1918), and the studies inspired by the famous "Chicago
school" of sociologists surrounding Robert E. Park and Ernest W. Burgess (1924),
especially during the 1920's and 1930's, reflect intimacy of observation and
dedication to humane goals. The indebtedness of all these writers to professional social workers is quite evident and is acknowledged.
Park and Burgess (1924, p. 210) directed sociological research not toward
the erection of a chimerical structure of abstract theory but toward "the diagnosis and control of social problems" in the service of humanity. On the other
hand, subsidies for the solution of managerial or manipulative problems during
the depression of the 1930's and especially during World War II turned the center of many sociologists' research concerns away from humanist or people-serving projects towards efforts useful to the powerful, towards work at specialinterest problem-solving for a fee.
Neo-functionalism and its variants provided its "value-free" scientistic rationale for such an amoral and sometimes even
immoral reorientation of the so-called "science" of sociology.
Then, in 1950-51, after increasing rumblings of dissatisfaction from those
concerned with sociologyts growing dehumanization and technocratizations, the
Society for the Study of Social Problems entered the professional sociological
and social work scene.
(Lee & Lee, 1973-74, 1975)
It represented outspoken
evidence by many of its participants of strong concern for more human values,
of a turn toward humanist sociology.
Its appearance was greeted with cries
of outrage from those then entrenched in control of the American Sociological
Society (now called the American Sociological Association).
As a representative of that (Blau, 1975) recently put it,
"I have been concerned with the an
anti-systematic, anti-theoretical and anti-quantitative biases that seem to
characterize many members of the SSSP."
That statement might have been written at any time during the past quarter of a century by any of the scientistic.
It is the cry of persons who cannot assimilate the cumulative wisdom
to be derived from the clinical study of actual behavior in situ of individuals and groups.
It is the moan of persons who need a precise structure of
ideas in which to believe, however chimerical it might be so long as it appears to them to be "scientific." Once that so-called "basic" intellectual fabrication has become part of them, accepted as given, they can tolerate their
intellectual insecurities, their suspicion of the unbridged gaps between their
abstractions and what actually takes place in human society. It is a grasping
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for what looks so tenable, so secure, in the physical and biological sciences:
They do not appear to realize how elusory the
"hard" and quantified data.
"hardness" of data is even in the physical and biological fields. No matter
how contrived the "hardness" of social data might be, they think its "hardness"
substantiates their conclusions, provides a platform for their elitist
pronouncements, and boosts the marketability of their products to grantors and contractors.
(Deutscher, 1973)
The philosopher Morris R. Cohen (1933: 394) discusses the similar habit
of physicists and chemists "to distrust naked observation and to resort to
various mechanisms, repetitions and mathematical calculations to establish their
facts; for biologists to use controls to check their experiments; for philologists to verify their quotations and references ....These cautions," Cohen notes,
"are organized so that no one can omit them and maintain his professional standing. Sometimes indeed these habits become mechanical.
We forget their rationality and oppose any extensions or improvements of them which men of genius
discover." In other words, they become bariers as well as gates to scientific
discovery.
Little wonder that it is the great investigators who are puzzled
by what others take to be obvious.
As John Dewey (1929: 310) adds: "Every
great advance in science has issued from a new audacity of imagination." Both
Cohen and Dewey looked upon science of any kind as a way of exploring constantly changing realities, not as a way of building a rigid representation of
"reality" and of its
"laws" or of finding plausible techniques attractive as
merchandise for the market place.
I would like to insist at this point that SSSP members who are humanist
sociologists do not throw out the triplet babies-system, theory, and quantification--with their bath water.
To humanist sociologists, system, theory, and
quantification are useful tools, but they are not a holy trinity that should
be permitted to dominate sociological research.
Systematization of social
observations must be done with care and with an intimate awareness of the
nature of the first-hand observations discovered to possess some systematic
relationship.
Theories and methods exist in abundance.
They are quite useful
when employed with discrimination, with respect for social context, with an
understanding of the continuous nature of social processes, with adequate
attention to the cultural background of the people studied, and above all
with painstaking regard for the observer-subject relationship.
The Society for the Study of Social Problems is a mixed collection of
social scientists, social workers, and other concerned students and professionals.
As an affiliate of the American and of the International Sociological
Associations, it has given the sociological profession as a whole a substantial push towards rapprochement with both social workers and the more serious
and less routine journalists, belletrists, and other involved in public affairs.
It promotes a significant move forward from the traditional scientistic image
sociologists once constructed for themselves in order to obtain legitimacy
for their profession in university and in intellectual, political, and business
circles.
In my estimation, it also facilitated the subsequent organization of
-11-

Sociologists for Women in Society, the Black and Radical Caucuses within the
various sociological associations, the section on Marxist Sociology of the
American Sociological Association, and other highly stimulating but less obvious organizational and policy developments.
This series of organizational changes over the past twenty-five years represents cooperative movement toward making sociology and social work both
meet a little more adequately the frightening crisis of our times. Please note
that it was achieved by forthright organizational innovation and not by the
kind of "boringfrom within" so glorified in liberal professional circles and
so often so delusory and ineffective--so much more rhetoric than action.
Social work has traveled far from the poor-relief philosophy of some
three centuries ago and up to the middle of the ninteenth century. Its problems can no longer be capsulized as centering about the character wealnesses
of the shiftless and irresponsible. Sociology, too, is no longer tied to the
mystical positivism of an Auguste Comte or the simplistic evolutionism of a
Herbert Spencer. A generation ago both fields looked upon the possibility of
working for the reorganization of society as heretical, as an allegation damaging to the public image of their profession. Today few social workers or
sociologists are utopians, but many realize that working for basic social change is not any longer a matter of choice. That is what they must do-as effectively as they can-in order to accept the responsibilities of their professions.

Note: This is to acknowledge my indebtedness for suggestions to Sidney H.
Aronson, Leo P. Chall, Marilyn and Irving Goldaber, Glenn Jacobs, and James
Michael O'Kane. As always, my wife anf fellow sociologist, Elizabeth
Briant Lee, has aided in many ways.
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TOWARD A WORKING MODEL FOR
COMMUNITY ORGANIZING IN THE 1970's
by Dr. John L. Musick and Dr. Nancy R. Hooyman,
School of Social Development, University of Minnesota,

Duluth

ABSTRACT
The authors critique the service delivery model for solving community problems
and stress the value of citizens developing their capabilities to attack the source
of problems. A model for grass roots, autonomous, multi-issue citizens organizations is presented.

As public funds for the community organization of indigenous citizens have become
increasingly scarce, community development efforts have been focused on communitywide social planning and the development and coordination of human services.
The
goal of helping a community to develop the capability to solve its own problems
has oftentimes been sacrificed. It has been assumed that professionals have the
expertise to solve best a community's problems and that agency-sponsored services
are an adequate substitute for indigenous decision-making and problem-solving
capabilities.
Admittedly, human service programming and planning are necessary in any community.
However, such an approach fails to meet all community needs in several ways. First,
reliance on professionally-provided services to deal with a community's -problems
overlooks the fact that people derive pride and self-respect from dealing actively
with their own problems. This process is perhaps most essential for low-income
citizens who have often been made to feel that they must rely on professionals to
make decisions for them. The professional-client relationship has often made
such persons feel like "objects" in any attacks on social problems rather than as
effective "subjects."
Some have even internalized the "blaming the victim"
1
ideology
which pervades our society, to the point where they totally blame themselves for the problems which beset them.
A second problem with an exclusive emphasis onprofessionally-provided services is
that only a problem's symptoms may be treated rather than its source.
Services
are provided to meet a particular "felt need."
Yet, it is necessary to attack
the underlying conditions which cause the "hurt."
In turn, citizens who live with
the problems are generally better able to attack their source than professionals
can. The organizer's function then is to mobilize the people who hurt and to help
them to analyze and to attack the sources of their community's problems. The
outcome is that people will view themselves as competent to initiate plans for their
needs rather than as only the recipients of professional services.
An example of how the organizer needs to mobilize people to deal with the problem's
source occurred when one of the authors was working with a citizen action group
-14-

The
in rural Kentucky. This group was concerned about high school drop-outs.
typical service approach would have been to provide tutoring or other remedial
After studying the problem, the citizen group
services to potential drop-outs.
determined that the attitudes and practices of teachers and school officials
were a basic reason for the high drop-out rate, especially among poor white and
black students. The organization was then in a position to use its political
This type of
power to bring about major changes within the school system itself.
action would not be likely under an exclusively service-oriented model which
Indeed, if a social worker attempted
attacks only the symptoms of problems.
to initiate such action, he/she might be dismissed for "not doing his/her job."
A third difficulty with the service-oriented model arises from the scarcity of
of institutionalized social services.
It has become increasingly apparent that
formalized social services will never be fully adequate to meet all the needs of
people.
In addition, formalized services are often not demanded, especially
among citizens who tend to be self-reliant.
The strategical question is whether
to attempt to "sell" social services in areas where they do not exist and are not
demanded or whether to organize citizens to use effectively informal noninstitutionalized mechanisms to meet their needs. Even the smallest communities have
usually developed some kinds of problem-solving mechanisms.
For example, a town
in northern Minnesota with a population of 650 does not have a regular doctor in
residence.
While a doctor delivers services in the town two to three days per
month, a large sphere of the town's medical needs are met by an informal network
of "lay experts."
This network centers on a man who is skilled in first-aid and
who founded the local
ambulance squad.
It includes several ex-medical corpsmen
who do minor suturing and make some preliminary diagnoses. A group of women also
visit daily every elderly person. These efforts are informal, but are very effec2
tively organized in this small, rather isolated community.
The authors propose
that the necessary change strategy is to facilitate the extension of such indigenous problem-solving efforts rather than replacing them with agency-sponsored
services.
In a time of scarce resources, such a strategy makes sense economically
as well as philosophically.
A fourth problem with the service delivery approach is that the organizer and
citizens have oftentimes worked in isolation from, and occasionally in conflict with,
professionals, such as caseworkers, human service planners, and researchers;
this has produced a fragmented approach toward community problems. Many times
professionals have taken the side of established institutions against community
groups and organizers.
When professionals have provided their skills to community
groups, it has generally been in a paternalistic manner. As a result, citizen
organizations have often mobilized against bureaucratic systems and their professional representatives. Communication has broken down, with professionals and
citizens working against each other.
Such conflict is particularly unfortunate
since the two groups often share the same goals and could benefit from cooperation.
In contrast to an agency-sponsored, single-discipline approach to problem-solving,
the authors propose a strategy by which social service agencies can help to
organize grass roots, autonomous, multi-issue citizen organizations.
Citizens
would define the issues they want to act upon, while the organizer would link
citizens with the necessary resources of human service planners, researchers,
economists and so on to solve complex technical problems.
Such a process is intended
to maximize the citizens' problem-solving capacities and to minimize over time the
-15-

need for professional services.
The Theoretical Rationale for Citizen Organizations:
An underlying assumption of developing citizen organizations is that citizens can
make certain decisions and perform certain tasks better than professionals can.
The theoretical rationale is the balance theory of change developed by Litwak
and Meyer. 3 The balance approach assumes that both professionals and citizens
have legitimate spheres of influence and are ideally suited to perform certain tasks.
However, where knowledge is equal, citizen groups are structually more efficient,
because they can make decisions faster, more flexibly, and at a lower cost.
The implication is that citizens must first mobilize their resources to achieve
their own objectives rather than rely upon experts to do things for them. The
citizen organization would seek professional advice and assistance only when they
could not solve their own problems. The authors are not proposing a total shift
of responsibility for tackling social problems from professionals to indigenous
people. Instead, a partnership focus is suggested as useful in efforts to improve
a community.
While the authors do not advocate that citizens take over professionals' jobs,
citizens are assumed to have the capabilities to carry out tasks which do not
necessarily require trained expertise or large scale resources: to identify
community needs, to set goals and standards for community achievement, to participate
in formulating public policy, to gather information on community issues, to be involved in overseeing the performance of community institutions and to delegate to
government and other community institutions the authority to perform the tasks best
accomplished by them. In other words, citizens can oftentimes decide what is to be
done; professionals can then be charged with the responsibility for deciding how it
will be done.
In addition to using indigenous resources to solve problems, a citizen organization
can serve a watch dog function, finding out about potential issues, researching them
before they occur, and taking appropriate action before it is too late. In turn,
once a citizen organization is ongoing and stable, it can be the bargaining agent
for a neighborhood in its interactions with agencies at the city, county or state
level. Thus, instead of citizens, oftentimes angrily, seeking out professionals,
professionals would know where to turn to an ongoing citizen organization and citizens
would have the organizational base to initiate cooperative problem-solving.
The multi-issue approach of a citizen organization is concerned with improving the
quality of life as defined by a wide range of citizens. Quality of life refers to
the fact that problems in varied substantive areas are so interrelated that solutions in one area cannot be pursued without taking into account their effect on the
community as a whole. A multi-issue organization thus might act on housing, health,
employment, youth services - whatever people perceive as in their self-interest.
The organizer's effort is to help local citizens establish organizations that will
be able to be constructively involved in a wide variety of issues, depending on the
needs and perceptions of the individuals involved.

-
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Within this general context, the approach is problem-centered. Rather than focus
on long-range objectives, the organizer works with the citizens to resolve specific, definable problems in the community, one at a time. But instead of providing
services to those affected by the problem, s/he organizes people in the affected
community to work toward eradicating the source of that problem. In this way,
close accountability can be kept, as the program's ability to alleviate certain
community problems is evaluated and compared with the results of conventional programs.
As a grass roots strategy, the focus is to involve ordinary citizens at a neighborhood level. Social service agencies have often attempted to involve representative cross-sections of an entire community in planning for local needs. However
such attempts have failed to take account of class differences in people's ability
and willingness to become involved in problem-solving and in the interests that motivate them to act. Sinceresources are inevitably limited, low-income, oftentimes
alienated people need to have as much ability to pursue their interests as do higher
income, oftentimes organizationally sophisticated citizens. In turn, this requires
that an organizer work intensely with small groups of low-income people to increase
their skills, involvement and influence within a community. After this has been
achieved, low-income people will be ready to join on an equal footing with other
groups to see that community-wide needs are met.
To maintain a citizen organization's autonomy, indigenous leadership must be
developed. In order for citizens to develop confidence in their own problem-solving
capabilities, they need to be able to relate in an easy, relaxed manner to indigenouE
leaders whom they trust. Likewise, the balance theory suggests the need to build
stable organizations before citizens attempt to cooperate in problem-solving with
professionals. It is assumed that as citizens gain power through organization, they
will be able to bargain on a more equal basis with professionals in formulating and
implementing solutions to the problems which they face.
The sponsorship and funding of the citizens organization is, of course, critical.
While the OEO and Model Cities experiences point to the difficulty of organizational
efforts being legislated or mandated by officials, they can be facilitated by govern
ment representatives. And in many cases, officials want to develop new mechansims
to involve citizens, but do not know how. They recognize that the present professional-citizen conflicts are undesirable and want to reduce citizen alienation.
In a period of increasingly scarce governmental funds, practitioners need to identif!
and turn toward private sources for funding citizen participation efforts. Likewise, Grosser has suggested funding neighborhood organizations as demonstration
5
projects or experimental programs through private foundations or churches.
Examples of such projects are the Heights Community Congress in Cleveland Heights,
Ohio; the Organization of People Engaged in the Neighborhood in Philadelphia,
Pennsylvania; and the Elmwood Committee for an Organized Neighborhood, Kansas City,
Kansas. 6 In these apparently successful citizen organizations, citizens, not the
funding units, are making decisions for their neighborhood.
In order to maintain funding, tangible evidence must exist that specific needs are
being met. However, in efforts to meet immediate needs, the danger of treating
-17-

only the symptoms of problems must be avoided. Likewise, the choice of the problem to be resolved is extremely crucial. The sponsors may think that they have
the "right" and the "expertise" to make that decision. However, their choice may
not meet the community's needs. Instead, meaningful community participation implies that the citizen organization decides its own priorities for action.. In
one of the authors' experience, this conflict between professionals and citizens
resulted in the programs' demise, since the sponsoring agency insisted upon absolute adherence to its list of priority problems. Recognizing the inherent contradictions of such a program, the citizens withdrew from participation. However,
agency officials who recognize the undesirability of citizens' feeling powerless
might be willing to set only broadly defined objectives to allow the citizen
group to set its specific targets within these broad areas. Perhaps a governing
council which includes some professionals could be established to set broad
parameters for problem-solving.
As professionals, we must be willing to move away from our traditional emphasis on
services and be willing to work with people toward what they consider an improvement in "quality of life."
In the past, government has found the idea of citizen
autonomy in setting priorities for action as threatening their own political power.
Social agencies have seen this as a competing approach to social problems, different from the traditional "services" approach. Social service professionals should
be particularly attuned to the extremely beneficial results of people mobilizing
their own resources to attack the problems which confront them.' It is for this
reason that the authors are hopeful that social service agencies can take up the
slack in sponsoring citizen participation projects that are no longer being funded
by government agencies.
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THE INCREMENTAL TRAIL IN DEVELOPING FALSE DOCTRINE AND ITS CONSEQUENCES
IN THE AMERICAN DRUG SCENE
Avron Heiligman, Assistant Professor
The George Warren Brown School of Social Work
Washington University
St. Louis, Missouri 63130

ABSTRACT
The trail of what has turned out to be the criminalization of drug taking
behavior illustrates a major criticism of incrementalism in developing policy-the acceptance and maintenance of specific values and attitudes. The effects of
false doctrine accepted more than fifty years ago are with us today and will
continue in their effect umtil a radical change is seen in our society. The
purpose of this paper is to map the old trail, identify those times where false
doctrine was accepted, and to present a radical alternative for the future.

The non-medical use of drugs has attracted attention from many disciplines
during the last few years. Many descriptions of the drug user have been presented
along with large numbers of reasons explaining the motivations for drug taking
behavior. The thrust of what can be termed a social movement is credited to two
former psychologists at Harvard, Timothy Leary and Richard Alpert.
Their
directive of 'Tune-In, Turn-On and Drop-Out" was the catalyst to a ground-swell of
drug experimentation on the part of young people that stimulated panic, thought
and writing about using drugs.
For a student in Social Policy, the history of drug legislation in the
United States illustrates a prime example of incrementalism. The trail of what
has turned out to be the criminalization of drug taking behavior illustrates a
major criticism of incrementalism in developing policy--the acceptance and
maintenance of specific values and attitudes. The effects of false doctrine
accepted more than fifty years ago are with us today and will continue in their
effect until a radical change is seen in our society.
The purpose of this paper
is to map the old trail, a radical alternative for the future.
Beginnings:
The Pure Food and Drug Act of 1906 is a significant milestone. Before this
time morphine could be purchased as easily as cigarettes or flour. Many medicines
incorporated it in their "healing" formulae. When the public began to understand
the effects of these patented medicines, addiction was thought of as nothing more
than a non-desirable behavior--like having bad breath in today's world. Many
members of the middle class and pillars of the community were addicts. This
-19-

included many former soldiers of the Civil War who yere given morphine for pain
and developed what was called "the soldier's disease".
During the period of 1875 until 1900, a number of states enacted laws
against smoking opium. No thought was given to any law pertaining to drinking
medicine with morphine or injecting morphine. (Pharmacologically, morphine is a
derivative of opium, and hence, the effects on a human body are the same). This
contradiction of behavior related to a value and moral problem in the society that
had as its foundation a prejudicial feeling against the Chinese.
Many Chinese had been brought to this country to help build the railroads.
Being that they were involved in a very difficult labor and working conditions,
they required an acceptable release and relaxation method for themselves. They
adopted their mother country's vehicle of smoking opium for relaxation.
The
prejudice against the Chinese was translated into an anti-opium smoking obsession
which then initiatld the "aggressive, debauched, and sexually aggressive image of
the opium smoker."
Two patterns of opium use developed during this time.
There were the
smokers--Chinese, and the drinkers or injectors--the rest of the users.
This
latter group was made up of mostly upper and middle-class, white Anglo-Saxon
Protestants who were generally female.
The latter pattern was viewed as
acceptable because "good people did it. The other pattern was viewed as a growing
menace".
The Pure Food and Drug Act did not do much to decrease the supply for the
drinkers and injectors, it merely brought the supply under closer control and
centralized the purchasing in pharmacies instead of an open wagon or grocery
store. What it did do, however, by implication, was to legitimize one type of use
and sanction an attitude about the other type. Thus began the"dope fiend" myth in
the United States.
The second milestone in our trail is the Harrison Narcotics Act of 1914.
Although there are some international foreign policy issues that enter the trail
at this point, it is suffice to say that for the purposes of this paper, the
Harrison Act came around at a convenient time to provide a national regulatory
mechanism. In brief, the act was not meant to be a prohibitionary statute in any
way,
rather
"a
mild regulatory measure consisting of registration
and
record-keeping requirements to which a moderate federal tax was added in 1919.
Its avowel purpose was to bring the domestic drug traffic into observable
channels ."

The Harrison Act did not impose any restrictions on who might register and
deal with narcotic drugs so long as the records were kept and taxes paid. The
issue of addiction was never mentioned in any wording of the Act. Physicians were
allowed to dispense narcotics in the course of their treatment for patients. What
about drug-addicted patients? That is another story.
Dr. Robert Felix believes
relation to the drug addicted

that

the

moralists

won out in any struggle in

since they believed it wrong to take drugs in order
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to feel good. They did not consider any disease elements in this 5need, nor for
that matter, the need to have an opiate drug merely to feel normal.
So when the
possession of smuggled drugs became illegal, the addict was forced to go to a
physician as the only remaining source for legal drugs.
This did not make a good
illicit
market in drugs as the police and pushers "foumd themselves identically
interested in squeezing the addict and cutting him off from pgssible help as a
patient and have maintained a defacto partnership ever since."
It must be remembered that the Harrison Act did not disallow physicians
from treating patients who needed opiates.
There were pressure groups in the
country that did not approve of this apparent loophole in the Harrison Act.
The
squeeze play became finalized in a nuber of Supreme Court decisions surrounding
the activities of physicians.
The physicians chosen were involved in questionable
activity with respect to their procedure in handing out opiate prescriptions.
The
most significant decision, United States vs. Behruan, 1922,
" .... launched a reign
of terror threatening any doctors who had anything further to do with drug
addicts, 9 d sending a goodly number of recalcitrant practitioners off to
prison...." This activity saw the end of the addict-patient and the birth of the
addict-criminal.
The only remaining source for the needed opiate drug was the
underworld. The American Medical Association 1 upported this with attacks on drug
addicts as "malefactors rather than patients."
Three years later in Linder vs. United States,
the Court dismissed the
Behrman decision and allowed the physicians once again to treat addicts.
But the
medical profession had dissassociated itself
from the problem generally and
physicians 9 specifically withdrew their activities
in helping the
addicted
individual.
Even in the 1960's, four decades after Linder, narcotics bureau
regulations advising doctors and pharmacists of their rights in defling with
addicts, continued to ignore what the Supreme Court had so plainly said.
The Middle:
In 1930, Henry J. Anslinger became the first Commissioner of Narcotics.
He
He had little
background
in narcotics during the ten years of government
experience, including diplomatic assignments, although he did show himself to be a
capable assistant commissioner of prohibition and learned a great deal of what not
to do in this capacity.
While with the Federal Bureau of Narcotics from
1930-1962, Anslingef 2 met with almost no counter force to his attitudes, ideas and
policy formulation.
His position on narcotics became the official United States
position, and I played a major role in influencing narcotic control on the world
front as well.
While World War II was raging, the level of addiction declined
significantly, however, by 1948 Anslinger said that addicts number 1 in 3,000
population.
Other observers said that there were no striking post-war increases
in addiction and14suggested that drug addiction might not be so great a national
hazard after all.
It did not take long for the Narcotics Bureau to get into action.
Anslinger and others began to publicize the "alarming upswing of addiction and
they focused on young people, who, it was said, were the target of the criminal
drug addict,
pusher types, who derived real pleasure
from inducing others to
-21-

follow the same vices."'

5

The United States Special Senate Committee to Investigate Organized Crime
in Inter-State Comerce, commonly called the Kefauver Committee brings the
historical perspective of our trail in false doctrine to a significant milestone:
witnesses to
Anslinger was one of the first
The Boggs Bill was enacted in 1951.
Kefauver's Connittee and he emphasized his Bureau's contribution to the reduction
of addiction. He testified that his Bureau's enforcemiet of the narcotics law for
In the conclusion to his
the past generation had reduced the problem by half.
There
testimony, Anslinger urged more severe sentences for all drug offenders.
was no mention of any medical or health issues involved, rather, there was a
reinforcement of the idea that drug use was a criminal activity.
As a result of
this testimony and the continued propaganda on the same criminal theme,
the
Kefauver Committee adopted the Boggs Bill as one of the recommendations in 1951
and the Bill was enacted by the 82nd Congress.
Anslinger's request was honored.
Passage of the Act required the signature of President Harry Truman.
It is
curious to note a contradiction in Truman's behavior with respect to the continued
criminalization of drug taking and his concern about a national health program.
In his Memoirs, Truman states, "I believe that the United States should be the
healthiest country in the world and j1ad in finding and developing new ways to
improve the health of every citizen."
In his first
comprehensive statement on
national health delivered on November 18, 1945, Truman ctiled for "health security
for all, regardless of residence, station or race."
He went on to call for
research on mental diseases and abnormalities.
In 1946 the National Institute of Mental Health was established. According
to its first director,
Dr.
Robert .Felix,
the Institute came about because of an
early thrust in narcotic addiction.
This seems to imply that Truman was not
unaware of the association between drug addiction and mental health. At about the
same time in 1946, the Group for the Advancement of Psychiatry (GAP) was organized
out of the annual meeting of American Psychiatric Association.
The GAP had as its
working objective,
a commitment to pay more Med to the relation between
psychiatric problems and the social environment.
If what we mean by social
environment includes legislative behavior, then drug taking behavior and the
criminalization process that accompanies this behavior enters the picture in a
significant way.
The GAP and a small number of other professionals saw addiction
as a public health problem,
but the overpowering force of Anslinger and his
propaganda became the mode of thought and action with respect to the drug addict.
Since most physicians already had preconceived ideas about accepting addicts as
patients due to the Behrman decision,
there was little
help from their quarter,
irrespective of the fact that the American Medical Association became involved in
a bitter fight over Truman's proposal for national health insurance.
When Truman spoke out about the nation's health,
his comments reflected
concern that could easily and acceptably be identified by the general public, and
it would have been inconceivable to have mentioned drug addiction when talking
about health.
That issue had already been imprinted in the public mind as a
criminal activity disassociated with any concern about health.
The value and
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attitudes of the American public seemed to be a static form. This phenomenon
continued even with the opposition of Dr. Robert Felix who led a group that
believed....
there were people who functioned better if they were taking some kinds of
drugs; but this went contrary to the moralistic approach that was typified
by the Bureau of Narcotics--Harry Anslinger. Anslinger felt that tjre
was only one way to treat addiction--throw all of the addicts in jail.
There can be little question that Anslinger put his message across not
only to the American public, but to President Truman himself who sent a letter to
Walter F. George, Chairman of the Senate Committee on Finance. In it we read the
Boggs Bill, HR-3498, passed the House of Representatives. The President urged
its passage through this committee and the Senate in order to make it law.
Although the letter is signed by H.S.T., the language is familiarily H.J.A. and
the Bureau of Narcotics. Conspjiously absent from the letter is any reference
to addiction as a health concern.
The Chairman of the Criminal Section of the American Bar Association sent
Truman a telegram on October 24, 1951.
In this letter Arthur J. Freund, the
chairman, clearly states and strongly words an objection to the Boggs Bill. We
read in this telegram that "the legislation was approved without a hearing and
without an opportunity to present amendments which would lke it applicable only
to peddlers and those who profit from the narcotic trade"
Irrespective of the
pressures, the Bill was signed. In a statement to the press about the Bill,
Trunan also announced the creation of the Inter-Departmental Committee on
Narcotics made up from representatives from Treasury, State, Defense, Justice,
Agriculture and the Federal Security Agency.
On November 29, 1951, Under
Secretary Foley of the Treasury Department sent a letter to Mr. Truman
designating the Comaissioner of Narcotics, Harry J. Anslinger, as representative
for the Treasury Department. Harry J. Anslinger and his empire was being
reinforced through
the
creation of this Inter-Departmental CommittHe on
Narcotics. President Truman appointed him chairman in an executive order.
There was no input from the medical profession or other health related
professions of this committee.
This author can only assume that Mr.
Truman
:accepted the Anslinger line and further enhanced the Anslinger image which
Public
ireinforced the concept of drug taking behavior as a criminal activity.
-attention had been directed at a powerful figure, Anslinger, along with an
enotionally laden idea, drug addiction as criminal behavior which proved to be an
extension of the early values and attitudes created in our society about drug
use ....Another example of the old dictating the new.
Endings:
The final enactment of the Comprehensive Drug Abuse Prevention and Control
Act of 1970 was the signing ceremony at the headquarters of the Bureau of
;arcotics and Dangerous Drugs on October 27, 1970. "Everything about
this new
-23-

26
This was another piece of incrementalism that
measure focused on repression".
of some of the activities that were carried on
light
in
understood
can only be
during the 1960's. It is difficult to rank significant issues and events arising
from those issues in the 1960's as they relate to the United States. Such a
discussion must include the Vietnam War, racism, assassination, and the drug
culture. It is not the purpose of this paper to attempt to show relationships
It is important, however,
between the drug-counter-culture and the other events.
to suggest that drug-taking behavior increased dramatically in all populations and
policy makers were faced with a force that was producing some disequilibrium. It
was not important to the policy makers that individuals were turning to drugs in
It did not occur to the policy makers that
order to find "peace and tranquility."
equilibrium did not exist and the response
for a large segment of the population,
It
did not occur to the
to this equilibrium was in the direction of drug use.
policy makers that drug-taking behavior allowed an individual to become passive
The policy maker ignored the fact that
and uncaring about his environment.
was the force
alcohol was the most used and abused drug in the United States,
the billions of dollars in
losses in
caused
behind most traffic fatalities,
American business and industry, but was accepted because of its legality. In
contrast to this, policy makers turned their attention to existing laws that said
particular kinds of drugs and their use was illegal and, therefore, attention was
The result of this attention was the
gained for a law-and-order posture.
It
aforementioned Comprehension Drug Abuse Prevention and Control Act of 1970.
"pulled together elgrything congress had done in the field since the opium smoking
curbs of 1887 ...."

So far as we know, it is only the intellectually elite that was heard when
In their book, The Road to H,
questions were raised about the existing policies.
the authors make the following statement:
The gravity of the problem, drug addiction, has to our minds been grossly
as in terms of
it
misassessed, not so much in terms of the investment in
Judging from the
the gains which the investment is calculated to achieve.
from the emphasis and
from policies adopted,
development of efforts,
conclusions of legislative commissions of inquiry, from statements made by
responsible individuals in testimony before such commissions of inquiry and
goal is to suppress the
the "jor
in the public media of information,
The basis for sanctions (of
problem, rather than to deal with its causes.
predominently attitudinal-moral; culture and custom support the
is
drugs)
of this substance's harmfulness are
considerations
use of a substance,
When culture and custom prescribe the use of a
remarkably ineffective.
are far from
scientific arguments
substance, 92 arrangements based on
effective.
director of the Special Action Office of Drug Abuse
Robert DuPont,
has recently made a statement calling for the decriminalization of
Prevention,
The American Bar Association has made a similar statement and has
marijuana use.
Are these
done so over two year ago. Are these helpful? Are they meaningful?
The answer to the first two
statements anything more than incrementalism?
What
questions is maybe; the answer to the last question is an unequivocal--No.
these statements prove is that "current policy is largely the result of reactions
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of the moment to the present political pulse of the country."

30

What is required is not that we maintain our sacred cow values and
attitudes. Rather, we should question these values and attitudes in ways that
direct us to adopt those that are entirely in opposition. Thomas S. Szasz offers a
direction that my be just that.
He does so by illustrating the absurd and
oftentimes contradictory values under which we now lead our lives.
In an essay
entitled, "The Ethics of Addiction", he writes:
I believe that just as we regard freedom of speech and religion as
fundamental rights, so should we also regard freedom of self-medication as a
fundamental right, and instead of mendaciously opposing or mindlessly
opposing illicit drugs, you should paraphrase Voltaire and adopt as our
position,
"I disapprov~lof what you take, but I will defend to the death
your right to take it".
Szasz'
prescription would certainly require us to confront our value
systems. What he is calling for sounds like a precondition to change our paradigm
of life style.
This would not be unlike what Thomas Kuhn suggests occurs in the
scientific world when new discoveries force scientists to change their theoretical
paradigm. Perhaps we have done this already. Historians will look to the 1960's
as an era of revolutionary behavior. Perhaps we have already changed our paradigm
in life styles so that we are in the process of reaching that goal to which Szasz
ascribes.
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ABSTRACT
Boundary maintenance activities are studied in a public welfare
agency as a means of establishing the relationship between the nature
of these activities and the essential character of a formal organization. Assaults on the agency are observed through a period of
social change, in this case an extreme of racial succession among the
staff and administration of the agency. Conclusions point to congruence between the character of the organization and its boundary
maintenance activity. Skewed or incongruent boundary maintenance
produces disorganization and confusion among participants. In the
context of racial succession, universalistic patterns are recommended
as a solution to the confusion.

Introduction
The purpose of this paper is to develop the concept of boundary
maintenance through a case study. Boundary maintenance is defined as
the sum total of efforts to defend the character of an organization
against influences from the outside which would alter the character
of the organization.1
It is an analytic tool which is useful for
studying social change as it applies to bureaucracies, or any other
type of social organization. If boundary maintenance is the preservation of the character of an organization, then the breakdown of its
boundaries will presumably result in the change of its fundamental
character. The study of boundary maintenance is, therefore, central
to the study of2 social change among bureaucracies and other social
organizations.
The case study is focused on the Shalimar County Department of
Public Welfare in the State of Woodland, USA. The Department is in
process of extreme turnover which may be called "racial succession." 3
Three instances of assault on the boundaries of this agency are observed through secondary sources and construct interviews. The new
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black director of the Shalimar DPW, Mary Hamilton, initiated one
assault prior to her directorship, and two assaults resulted from her
efforts to establish locality-oriented policies as director in the
agency. Hence, the study is an example of the "deviant case" which
invites analysis of the mechanics of boundary maintenance and change.
By exploring the deviant case, the researchers are able to identify
variables and hypotheses which predict the maintenance or breakdown
of boundaries. Such variables may not be obvious in routine situations. The identification of these conditions should contribute to
the development of theories explaining social change in bureaucracies
and other social organizations.
First, the research methods will be presented, and the social
context of the events will be described. The events of the case
study will be reported in chronological narrative form. This narrative will be followed by an analysis of the principles of boundary
maintenance, in the context of social systems theory.
Research Methods
The research design utilizes the traditional organizational field
study, with a single case. 4 Events surrounding three critical incidents, or organizational assaults, are the focus of data collection.
Data collection includes use of secondary materials, interviews with
internal personnel, and interviews with external informants. In a
fluid situation, boundary maintenance is not a routinized, standardized activity. Standardized interview schedules were not constructed.
Secondary sources include local newspaper accounts of welfare
board actions, letters to the editor complaining about the agency or
its director, and feature articles on agency services. The researchers perused letters used in preparation of a legal suit by the state
chapter of the NAACP. Internal agency reports were also studied.
Grievance documents by staff against the director, compilations of
service statistics, and state office evaluation materials filed
against the agency director were examined.
Four intensive interviews were held with the agency director.
Factual statements made by her were cross-checked in interviews with
three social work staff members who had opposed her, two neutral staff
members, and one staff member who openly supported her. Conversely,
factual statements made by staff members were cross-checked with the
director and other informants. Four interviews were held with external informants:
two swing members of the welfare board, one member
of the county commission, and one state official. Brief interviews
were held with three community leaders. One interview was held with
the state Executive Director of the NAACP.
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All respondents were informed of the researcher's scholarly
interest in the agency. However, to avoid reverberations in the
community or in the state bureaucracy, only staff members and board
members were told about the focused research project. Most of the
latter were told that the researchers were interested in the difficulties of maintaining agency functioning while personnel were
charged with incompetence. Only the director was informed of the
focus on boundary maintenance activity.
The researchers distinguished between implicitly factual, emotive
or global statements, which could not be confirmed, and specific descriptive statements which remained unconfirmed from opposing or
neutral quarters. Only one respondent, a board member, reacted
cautiously with cryptic answers to questions. At the close of the
interview, he expressed the fear that he would be asked to testify in
court. Nevertheless, his answers confirmed the general outlines of
the study. All other respondents were fluent and informative.
Context:

The Shalimar Department of Public Welfare

Mary Hamilton joined the Shalimar Department of Public Welfare
as a B.A. level social worker in March of 1970. Shalimar is a small
community which is over 60 percent black. A number of economic institutions in Shalimar are managed by blacks, so there is a mood of
independence and self-determination in the black sector of the community. Social and educational programs are actively developing and
they are usually run by blacks. However, in 1970 the Department of
Public Welfare was directed by an elderly white person who was admittedly prejudiced against blacks. Earlier, she had cooperated with
Woodland State officials in their reluctance to employ black professionals. When that policy changed, the director reluctantly employed
two blacks at the level of Social Worker, out of a total of seventeen
workers in the agency.
Blacks and white liberals alike described an oppressive social
atmosphere in the agency during that period. 5 The director told race
jokes among staff. White liberals and blacks were separated in the
agency structure, and they were advised not to fraternize with each
other. Established staff members refused to spend time with the new
black staff on breaks or lunch periods. Blacks were not given staff
training.
Hamilton's first assignment was as an intake worker, where she
had contact with clients only when they entered the agency for the
first time. She asked for a transfer to a service position allowing
for ongoing service to clients, and she was denied this request.
Instead, her role was expanded to include transfer of information to
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eligibility forms. It was early in this period that she noticed some
irregularities in Aid to Families with Dependent Children (AFDC) payshe
ments which were frequently below the State allotment. Also,
6
noticed that many eligible citizens were not on the roll.
Hamilton became frustrated by her lack of service opportunities.
She soon aspired to become a supervisor in the agency, so that she
might have some impact on its operation. In order to qualify for
such a position, she applied for educational leave to a graduate
school of social work. A scholarship for educational leave was
granted. She attended a black-oriented school of social work for two
years and obtained the Master's Degree. During this period, she
maintained a relationship with the Shalimar director, returning to
work in the summer between her first and second years of school.
Anticipating her permanent return, she held several interviews with
the director during the second academic year to negotiate a supervisory position. She was referred to the state office for guidance.
Under court order to facilitate the employment of blacks, officials of the Woodland State Department of Welfare advised her to take
all of the civil service examinations for supervisory positions, including the directorship examination. Significantly, they also advised her to seek employment in other counties. The Shalimar County
DPW director's desire to minimize employment of blacks was respected
7
in the State office in spite of the court order to integrate.
Hamilton passed each of her examinations in order, although the
directorship examination was not given until September 1973.
Narrative:

Assault I

Upon returning to the Shalimar County DPW in June 1973, Hamilton
found that all significant supervisory positions had recently been
filled. She was assigned as child care specialist with one black
worker under supervision. There ensued for three days a heated argument between the director and Mary Hamilton, with the latter pointing
out that her two years' training had not been oriented to her new
position. She also pointed out that whites with lesser qualifications
held more advanced positions than she did.
As a result of this debate, she was given two whites to supervise, in a new position designed for her. She would supervise day
care centers and do research among rural neighborhoods on the need for
This position came as a result of her threat
rural day care programs.
to sue on the grounds of racial discrimination. Hamilton was still
dissatisfied with the opportunities to have an impact on total agency
operations. Nevertheless, she accepted the compromise.
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Hamilton's
activities of the next three months consisted of the
8
following:
1.

Visiting day care centers and making subsequent reports.

2.

Organizing rural parents interested in day care.

3.

Studying the hiring, evaluation, and promotion policies and
experiences.

4.

Studying and documenting total agency record-keeping procedures and service practices.

5.

Gaining acquaintance with community leaders and soliciting
their support for changes in the agency.

6.

Taking the State Civil Service examination for directorship
positions in accordance with the State's earlier advice.

The study of agency record-keeping procedures was an assignment
given to two of the white supervisors as a result of criticism by
Hamilton. She then joined them as a co-worker. In this study, it
was documented that only ten percent of active service cases had been
visited within six months, while state and federal regulations require all to be visited. Only four percent of the active service
cases yielded a "case plan" in the file. The study produced resentment from the director, as well as from other staff members.
In early September 1973, the director solicited letters from
staff, complaining about Hamilton's role as a supervisor. 9 This was
an apparent attempt to support a negative probationary evaluation
which would lead to her dismissal from the agency. In response,
Hamilton requested annual leave, and it was granted. During her
leave, she gathered support in the community for a rebuttal to her
forthcoming negative evaluation. On September 11, she called a
meeting of community leaders, including the executive director of the
State NAACP, complaining of discriminatory employment and promotion
practices in the agency and defending her own performance as a staff
member. Six community leaders also filed letters citing the inability
of local black community members to obtain employment interviews with
the director; indicating the high rate of employment of whites from
other counties; and complaining of the director's unwillingness to
support social service proposals by other agencies within the
county.10

The NAACP filed complaints with the State Department of Public
Welfare and with US-DHEW in anticipation of a federal suit. The
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Shalimar County Commission was also asked to investigate charges of
discrimination in employment and promotion. The State Department did
not ever respond to the charges. The County Commission, with a white
chairperson, interviewed the agency director and publicly announced
its rejection of the NAACP charges. HEW sent an investigator whose
report was in process when the following events transpired:
1.

The executive director of the NAACP and Mary Hamilton met on
October 16 and November 5 with the agency director and three
State officials to present their allegations.

2.

On November 6, the agency director resigned, unexpectedly,
and was transferred by the State Department to another
county.

3.

The Shalimar County Welfare Board requested the State Merit
"register" for names of people qualified for the director's
position.

4.

On November 10, the NAACP director met with the County
Welfare Board and discovered that they had not been informed
of their legislated powers in the State system and did not
1
know they had the final authority to select a director. '

5.

On November 27, the County Welfare Board met officially to
consider a negative evaluation report on Mary Hamilton and
to select a new director from the State Merit listing.

6.

Hamilton's name appeared on the listing of qualified candidates for the director's position; the Board rejected her
negative evaluation and appointed her as the new director.

7.

Three white board members resigned, leaving the majority of
four black board members.

Six months after her return from graduate school, Mary Hamilton was
offered the opportunity to direct total agency operations. She
accepted.12
Narrative:

Assault II

There followed an unusual intervention by the State Department of
Public Welfare. As soon as Hamilton was appointed, 21 white workers
requested transfers to neighboring counties. These transfers were
granted within three weeks, although the agency had a total of only
perhaps even
33 workers. The transfers were extra-procedural,
13
Nevertheless, the transfers
illegal according to NAACP charges.
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were effected and the agency was depleted of a majority of its work
force, including all supervisory personnel.
Hamilton's first job was to bring agency service records into
compliance with state and federal guidelines by meeting the six month
case review deadline for all active cases and by filing proper fiscal
reports. Federal pressure was increasing. The new director was hampered in her efforts by the following barriers:
1.

There were few local people on the State Merit listing;
examinations were delayed until April, a four month delay;
positions remained unfilled and work could not be accomplished.

2.

The County Commission failed to fill Food Stamp service
positions under its jurisdiction until public pressure
mounted, a delay of three months.

3.

The remaining staff persisted in working according to its
previous norms, which did not require thorough recordkeeping; there were no supervisors to support new recordkeeping habits.

In the Spring of 1974, the State Department prepared to file a
negative evaluation on the new director because of the failure to keep
a full staff at work. She obtained the help of the NAACP and other
local figures in identifying local people who were qualified and
willing to take the State Merit examinations for positions in the
agency. She utilized the local radio station to castigate the County
Commission for dragging its feet, accusing the chairperson of racial
bigotry. Staff resistance was handled in a disciplinary manner
through negative evaluations and termination. A few black individuals from outside the county were employed; they had passed the State
examination and could be accepted as "locals" because of their racial
identification. Attempts were made by Hamilton to identify the new
people as her employees, because she had personally hired them, as a
means of developing a loyalty to her around new disciplinary norms.
Former employees maintained contact with some of the new ones, and a
rebellious mood was maintained in both groups. Accordingly, Hamilton
made some effort to prevent sociability among new and former employees.
She won the battle with the County Commission. However, she
accused some of the new employees of inefficient performance and
hostile attitudes. Overall discipline became worse rather than
better, and 30 percent of staff positions remained vacant. In May
1974, six months after her appointment, State field representatives
gave Hamilton a negative probationary evaluation which, if accepted by
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the County Welfare Board, would have prevented her from achieving
permanent status in her position.
The State Commissioner of Public Welfare completed this stage of
the conflict in as unusual manner as it had begun. Telegrams were
sent to the NAACP director, the members of the Shalimar County
Commission, the Mayor and City Council of the county seat, and the
members of the Welfare Board, inviting them to a meeting with the
State Commissioner to discuss welfare and food stamp problems.
Hamilton was not invited. The Commissioner reported in the meeting
the contents of the State evaluation of Hamilton, pointing to her
inefficient management, and asking if they would allow the State
Department to replace her. The Mayor, the director of the NAACP, and
the chairperson of the Welfare Board led the response by pointing out
(1) Hamilton should have been invited to a meeting concerning
that:
her reputation; (2) they wanted to maintain a black director; and
(3) local people could solve local problems. In other words, they
repudiated the assault. Subsequently, the County Welfare Board rejected the negative evaluation of Mary Hamilton and placed her on
permanent status.
Narrative:

Assault III

On June 18, one month later, the agency in Shalimar filled all
of its positions with a fresh group of 11 social workers, many of
them local people. At an orientation meeting, the director made a
special effort to establish discipline. She declared that of the 11,
probably two would not sUrvive the six month probation period.
Later, dissident staff complained that they lived in constant fear of
their jobs.
In this period, Hamilton gave more structure to the agency by
promoting some of her trusted and relatively more experienced workers
to acting supervisory status. The task of bringing the agency's
records up to standard was now more clearly anticipated. Regular reporting patterns were established.
Discipline continued to be a problem, however. Lines of conflict
solidified. The director identified individuals whom she believed she
could not trust. Terminations continued. Individuals took staff time
to do their laundry, reporting that they were out on service calls.
Supervisors were asked to check up and report back on staff behavior.
Later staff complained about the turnover, the terminations, the
"spying", and a punitive attitude on the part of the director. The
following reasons for this conflict may be cited as probable causes:
1.

Lax norms of discipline and effort persisted from the time
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of the previous director through individual staff and friends
of previous staff.
2.

Hamilton's promotions did not reflect local community norms
of status and prestige.

3.

Hamilton's declared locality orientation encouraged the expectation of lax norms of discipline, which did not match
her actual expectations.

As a result, Hamilton failed to persuade staff of the requirements of
efficiency in service and record-keeping. Staff perceived her as an
arbitrary, "dictatorial" individual with no warmth of personality and,
therefore, unworthy of her position.
Meanwhile, the Shalimar County Commission realized they had
never filled the three board vacancies created in November 1973 by
the resignations of three whites. They proceeded to fill the vacancies with individuals who would scrutinize the director's performance.
In one case, the new member communicated directly with dissident staff
members and supported a staff rebellion.
Efforts by the director to defend herself were increasingly ineffectual. Staff members refused to read the State manual. Reports
were turned in with inadequate detail, sent by staff directly to the
State Department without being seen by the director. Hamilton was
held responsible for their inadequacies. Shalimar County was identified as one of the counties which was not in compliance with federal
requirements. Letters-to-the-editor appeared in the Shalimar newspaper condemning the dictatorial methods of the director. These letters were written by former employees who participated in private
meetings of staff with the new board member. Hamilton confined her
defenses to explanations to the board, especially the chairperson,
and to the State field representatives.
The internal rebellion took shape on October 10, 1974. Mrs.
Hamilton had denied a special staff request for a leave day, pointing
to a deadline for reports which would require continuous effort. Instead, most of the staff spent its time drawing up a grievance petition. The dissident staff group declared that chaos had been created
by the director's action. The State Department
was called to seek
14
information on the feasibility of transfers.
On November 6, at the next meeting of the welfare board, the new
board member invited all staff members to present their grievances.
He also invited state representatives and other community personages
to be present. The chairperson of the board and Mary Hamilton were
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unaware that the confrontation had been arranged. Grievances were
presented by staff and supported by state representatives and others.
No opportunity for rebuttal was given. The board was overwhelmed.
When one of the new members made a motion for Hamilton's dismissal,
the motion carried without significant discussion or opposition.
Twelve months after the previous director's resignation under pressure, the new director was removed from office, also in the midst of
public controversy.
Postscript to the Assaults
Hamilton moved quickly to retain a lawyer and to prepare for a
civil suit over her position in the agency. The suit was to be based
on due process. In December, the County Attorney advised the Board
that she had a good case. The State Department of Public Welfare,
consistent with its prior actions, advised that the dismissal procedure was proper and legal. The Board chose its local advisor over
the State Department; Hamilton was reinstated.
The dissident board member who had negotiated with the State
Department over a new director and arranged the confrontation was
censured by the Board for acting as an individual without the Board's
awareness. At the end of the year, the County Commission got a new
The Welfare Board also got a new chairchairperson, a black person.
The Board has decided to support Hamilton's authority acperson.
tively within the agency. She, in turn, has committed herself to
improving staff relationships. 1 5 However, the controversy continues.
Analysis of Boundary Maintenance Activities
As discussed by Roland Warren, boundary maintenance is a necesdistinguishing between the
sary function in any social system1 in
6
social system and its environment.
A bureaucracy must clearly differentiate its expectations for
patterns of interaction from external expectations. Such differBoundaries
entiation establishes the "character" of the bureaucracy.
delineate the nature of expected relationships of organizational
character to the characteristics of the environment. If organizational character is well established, participants will naturally
defend it against contrary expectations, either planfully or unconsciously. If organizational character is not well established, the
organization is vulnerable to assault. Boundary maintenance activity
must then be organized.
Organizations have various environments which require various
types of relationships. Using the social systems approach of Talcott
-36-

Parsons, Warren distinguishes between "vertical" relationships with
external bureaucracies and "horizontal" relationships with local
groups and organizations. 1 7 Vertical relationships are usually
oriented to instrumental expectations and procedures. Horizontal
relationships tend to be expressive in nature. Hence, every local
bureaucracy must resolve the potential contradiction between instrumental expectations emanating from a superordinate bureaucratic system and the expressive expectations arising from local and personal
relationships. In the language of the Parsonian "pattern variables",
vertical expectations are likely to be universalistic;1 8while horizontal expectations are likely to be particularistic.
The narrative description of the assaults an the Shalimar
Department of Public Welfare reveals a mixture of universalism and
particularism in both horizontal and vertical realms. A confusion of
expectations from both realms produced ambiguity in the character and
boundary maintenance activity of the agency. In this context, the
purpose of this paper is to examine the relationship of boundary defenses to organizational character. To complete the empirical analysis, it is necessary to identify the character of the organization
and the nature of the assaults on its character, in relation to
boundary maintenance activity.
Assault I
Character: The Shalimar Department of Welfare relies on a network of personalized relationships which supports fiscal conservatism,
restraint in payments to welfare recipients, laxity in office procedures, and white control.
Assault: The state office of the NAACP, with information provided by Mary Hamilton and others, brings charges of discrimination
against the director, informs black members of the local board of
their powers, and seeks an evaluation by the county government.
Federal procedures and federal law are cited.
Boundary Maintenance Activity:
1.

Charges of discrimination are ignored as being meaningless
by the director and by state officials.

2.

County commission representatives support the personal
judgement of the director.

3.

Hamilton is socially isolated, even ridiculed, by staff
members.
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4.

White Welfare Board members seek to replace the director with
applicants from outside the county; when Hamilton is employed, they resign in a demonstration against the rupture of
white control.

The defense of boundaries against the external threat posed by
the NAACP is designed to maintain the essential character of the
agency, primarily in its relation to the particularistic network of
white-oriented state relationships. Ultimately, these efforts prove
weak against the alignment of particularistic pressures and universalistic federal forces. For the first time in the State of Woodland,
state-oriented white control is abrogated.
Assault II
The Shalimar Department of Welfare becomes localityCharacter:
oriented. Whites from the outside are not employed to fill vacancies.
Focus on the issue of efficient office procedures is hampered by lack
of personnel, lack of clarity in structure, and hostility among holdover staff.
Assault: Experienced workers, including supervisors, are withdrawn from the agency. The Civil Service examination is delayed.
County officials also delay staffing in the Food Stamp Program. State
officials present a negative evaluation of the director. Local community leaders are called into the State office for the purpose of
persuading the local board to reinstitute State control.
Boundary Maintenance Activity:
1.

The director concentrates on providing the local board with
information on state and federal guidelines.

2.

Local leaders are reminded that the director has delayed
staffing in order to employ local people, in accordance with
the norms of many local citizens.

3.

Efforts are made to prevent old and new staff members from
sharing their resentment of the new director.

4.

Internal operations are focused on compliance with state and
federal regulations.

5.

Dissident and blatantly inefficient staff are terminated.

The Assault is rebuffed. Boundary maintenance activity is
successful, but not because of strict compliance with regulations.
-38-

Staff are not trained,
Rather, the defense is
members understand the
regulations, a mixture

nor are they cooperative with the director.
successful because local leaders and board
locality focus and the intention of following
of particularistic and universalistic patterns.

Assault III
Character: The agency retains its locality orientation and
focus on regulations. Staffing is completed, largely with local
blacks. The rift between staff and director crystalizes.
Assault: The County Commission appoints new board members who
collaborate with the staff in seeking to remove the director. The
State offices report failures to comply with regulations and encourage planning for a new director. Local newspapers are bombarded
with complaints by former staff members, and formal grievance is
brought to the board.
Boundary Maintenance Activity:
1.

Hamilton's efforts to inform the board continue.

2.

Internal operations are structured with supervisory promotions, in an effort to enhance efficiency and adherence
to regulations.

3.

Terminations continue, on grounds of inefficiency.

4.

Due process is invoked in the retention of the director's
job.

Boundary maintenance breaks down completely in this period because attention to universalistic regulations and the locality orientation are incumpatible. The previous director had not required
strict attention to regulations. The new director has committed herself in principle to the employment of local people, but local norms
of procedure have not been followed. Promotions and terminations
have not complied with particularistic expectations.
When a local person is terminated, local friends and relatives
are offended. When staff members are passed over in promotion, their
friends and relatives are also offended. Staff are repeatedly reminded to process forms and to quantify the organization of tasks.
They prefer to respond to cases on a personal basis. As a result, the
cumulative effect of dissatisfaction among disgruntled local citizens
reaches many of the community leaders who have earlier defended the
new director. Political leaders withhold their support. The stage is
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set for rebellion.
A number of board members are caught in the mood of the rebellion
and yield to the final drive for removal in a board meeting reported
to be emotional and one-sided. Only "due process" saves the director
and gives the board the time and leverage it needs to return to its
original position. Currently, the newly constituted board is invoking the traditional respect for hierarchy to build support for the
director and the regulations. Locality orientation has been deemphasized in favor of efficiency.
Boundary Maintenance and Social Change
In a short period of 18 months, the Shalimar Department of
Welfare goes through two essential changes. Initially, the agency is
correctly described as a particularistic, non-merit bureaucracy. Its
restrictive, custodial service orientation is shaped by state norms
and state-oriented personal relationships. Mary Hamilton attempts to
develop a locality-oriented particularism and expanded service goals.
The hostility she encounters in the state is predictable. To defend
herself against it, she takes the professional stance that agency
records and service requirements must be kept with strict regularity.
Efficiency and merit employment would be upheld. This latter policy
produces a breakdown of boundary maintenance activity.
Although the director is not removed, an essential change in
orientation can be clearly detected. Locality-oriented particularism
is replaced with universalistic employment policies. The contradiction between merit and local particularism is resolved in favor of
merit. The Shalimar Department of Welfare is joining mainstream
bureaucratic America.
In the context of these changes, the relationship between the
mechanics of boundary maintenance and social change is especially
pertinent. Summary characterization of these mechanics is in order:
Assault I. The response of the County Commission, the punitive
social isolation of Hamilton, the effort to find another white state
choice for the directorship, and even the failure of the state to
respond to charges all fit the essential character of the agency.
They are state-oriented, personalized, restrictive, and custodial
responses.
Assault II. Hamilton responds to this Assault by educating the
local board, explicitly identifying with local norms of employment,
attempting to prevent social ties between old and new staff members,
striving to comply with regulations which had been previously ignored,
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and mixing loyalty and merit in personnel actions. Again, these
activities flow directly from Hamilton's mixed policies of locality
orientation and efficiency.
Assault III. As the reaction of local citizens and leaders
builds up, Hamilton finds locality-oriented defenses increasingly
ineffective. Consequently, she resorts more and more exclusively to
bureaucratic defense mechanisms. Communications within the agency
are structured heirarchically. Efficiency of staff is emphasized in
defense of terminations presented to the board. Hamilton keeps her
job by invoking "due process". The failure of the policy of locality
orientation to mix with the practice of universalism in agency operations signals the breakdown of boundary maintenance, and the director
is forced to change her essential policies and reconstitute the agency
under the new board.
A grounded postulate emerges from these observations: Organized
boundary maintenance flows from the essential character of an
organization. Conversely, skewed boundary maintenance activities,
which fail to reflect all essential policies,
signal a breakdown of
the constitutive order of an organization. 19
Discussion
The Shalimar Department of Welfare is a classic case of the
branch agency, which Blau and Schoenherr say is routinely overprotected by the boundaries established under a vertical "roof organi20
zation", in this case, the Woodland State Department of Welfare.
Such superimposed boundaries are typically impersonal. In the case
of charges of racial discrimination combined with lax operating
procedures, the agency proved highly vulnerable to the alignment of
federal and local pressures. Particularistic boundary maintenance
procedures are vulnerable to breakdown in the face of higher order,
universalistic machinery, when excluded groups develop the power to
employ that machinery.
If the breakdown of boundaries readily occurs in the context of
larger order social change, it is by no means easy to build strong
locality-oriented boundaries in the face of the hostile forces of a
vertical "roof organization". A number of factors mitigated against
the rapid construction of strong new boundaries in Shalimar:
1.

The same federal bureaucracy which brought Hamilton within
reach of the directorship also demanded drastic changes in
efficiency after she got there; staff then realized they
preferred the lax, personalized approach of the previous
director.21
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2.

The staff experienced a sensation of the isolation from
authority such as that described by Warner and Low in the
shoe industry. They could no longer depend on the personal
connections of the director to support their roles in the
agency. In fact, they knew that their new director had
Insecurity
earned the hostility of
2 2 the state bureaucracy.
and anxiety resulted.

3.

Once conflict is started, it is more likely to reach the
level of sustained rebellion in a community which is small
as Shalimar has
and socially separated from its environment,
23
been because of its racial character.

Initially, Hamilton's strongest mechanism of boundary maintenance was her attention to locality-oriented norms. She symbolized
local decision-making and commitment to local particularism, by
Virtue of her own black identity and her local hiring policy. Her
early defense was successful on that basis. Her failure to harmonize
federal guidelines and local norms quickly destroyed that defense.
As staff became aware that she represented more consistently the
impersonal orientation of bureaucratic procedure rather thanany of
their particularistic and personalized norms, they moved quickly to
undermine her solid line of defense in the community.
Boundary maintenance in a locality-oriented agency requires
great skill in the face of superordinate bureaucratic requirements.
Particularistic and universalistic patterns are not compatible.
Hence, it is necessary to manage an internal separation of local
practices and the vertical supervision of the roof organization.
Hamilton faced unusual hostility in the roof organization and an absence of personnel trained and willing to perform dual roles as
efficient bureaucrats and personalized local public servants at the
same time. She and the board have now jointly determined to deemphasize the locality orientation and build staff relationships
around norms of efficiency. Once these norms have been established,
then the combined goals of efficiency and personalized service may be
feasible. In the context of her succession, Hamilton had been able to
satisfy neither goal, and her boundaries had broken down on all sides.
Conclusions
An exploratory study of boundary maintenance activities in the
Shalimar Department of Welfare reveals evidence for a number of observations:
1.

The shift from bureaucratic particularism to universalism is
still alive in a small, isolated community.

2.

Federal regulations can be invoked to support local particularism in a predominantly black community, however.

3.

The universalistic norms of the federal bureaucracy and
particularism in a locality-oriented agency must be separated in daily operations; they are contradictory orientations.

4.

Organized boundary maintenance flows directly from the
essential character of an organization.

5.

Skewed boundary maintenance activities reflect a breakdown
in the constitutive order of an organization.

6.

Special efforts to align staff with their constituted
authority are necessary when the agency is faced with
hostile external forces.

7.

Mismatched expectations by staff and the constituted authority will destroy the effective alignment; boundary maintenance will disintegrate.

8.

In the context of social changes from particularistic to
universalistic patterns, confused expectations between roof
and branch organizations are likely; boundaries of each are
in jeopardy.

9.

In a small, isolated community, assertive racial succession
in the constituted authority poses severe boundary maintenance problems for the branch and the roof organization;
universalism is the likely solution.

The concept of the boundary maintenance is an heuristic analytic
tool for the analysis of administered policies toward social change.
The complex of relationships between local citizens, state officials,
federal officials, local staff, and local administration is revealed
in an analysis of boundary maintenance. Efforts to end discrimination,
enhance scope and efficiency, and develop positive personal service
orientations are issues in local social welfare agencies throughout
the United States. The dynamics of boundary maintenance will continue to be crucial in attempts to promote change or to prevent it.

FOOTNOTES
'The definition of boundary maintenance is the authors'.
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It

derives from a lecture by Guy Swanson on a definition of "social
system" (University of Michigan, February 17, 1964); also Frensesca
Cancian, "Functional Analysis of Social Change," American Sociologica]
Review, Vol. 25, No. 6 (December 1960), pp. 818-827; Roland Warren,
Community in America (Rand McNally and Company, Chicago, 1963), pp.
142-143 and 153-156; and Phillip Selznick, "Critical Decisions in
Organizational Development," in Amitai Etzioni, ed., Complex
Organizations: A Sociological Reader (Holt, Rinehart and Winston,
Inc., New York, 1962), pp. 355-361.
2
Most studies of social change among bureaucracies do not refer
to issues of boundary maintenance, although mechanisms of boundary
maintenance are evident to the reader. Examples are: Richard H.
McCleery, Policy Change in Prison Management (Governmental Research
Bureau, Michigan State University, 1957); Phillip Selznick, TVA and
the Grassroots (Berkeley and Los Angeles, University of California
Press, 1949); Burton Clark, "Organizational Adaptation and Precarious
Values," American Sociological Review, Vol. 21, No. 3 (June 1956),
pp. 327-336; and Martin Rein, "Organization for Social Change,"
Social Work, Vol. 9, No. 2 (April 1964), pp. 32-41.
3
The term "racial succession" is familiar in studies of residential neighborhoods. Here we refer to turnover in a bureaucracy.

4One of the classical instances of this type of research design
is found in McCleery, op. cit. The critical incident technique as
applied to social change among formal organizations is seen in Ray
MacNair, "Social Distance Among Kin Organizations: Civil Rights
Networks in Cleveland and Birmingham" (unpublished Ph.D. dissertation,
Department of Sociology and School of Social Work, University of
Michigan, 1970).
5

The following observations were documented in a letter of complaint by the agency's first black social worker to the U. S.
Department of Justice in January 1969.
6
Many reasons can be cited for the absence of significant numbers
of eligible people on the roll, including (1) general reluctance of
people to take charity, (2) lack of information regarding eligibility,
(3) belief that eligibility cannot be documented properly, and
(4) perception on that bureaucrats, especially whites, are discourteous and demeaning of applicants. However, Hamilton's observation
also refers to an observed fiscal conservatism enforced informally by
the state which caused social workers to actively prevent payments
from being rendered to all eligible people.
7

The policy of the State Department of Public Welfare to support

-144-

the director against encroachment by blacks in the Shalimar community was documented in an interview with one of the top State
Department officials.
8

These are background activities for the first Assault. Hamilton
worked systematically to build her case for changes in the County
Department. Data for these observations came primarily from interviews with Hamilton during that period.
9

The white social workers under Hamilton's supervision complained
that she required too much work of them, not required by other supervisors oftheir social workers. Hamilton countered that her requirements were written in state and federal regulations. They were law.
The strategy of soliciting letters of complaint was reported to
Hamilton by her supervisees. It was confirmed in the final evaluation
document.
10

The six letters were sent by the director of the Community
Action Program, the sheriff, the chief of probation services, the
board of an established, local civil rights organization, the director
of a school poverty program, and representative of the local Model
Cities Program. They are on file with the state office of the NAACP.
11
The board had never met to deliberate over decisions which were
pending. They met only to ratify decisions already made by the
director and signed, when necessary, by the chairperson of the board.
This situation was reported factually in interviews with two board
members and the director of the NAACP.
12
The preceding sequence of events is documented in the local
newspaper:
"County Welfare Director Resigns," The Shalimar Gazette,
Vol. 108, No. 36 (November 8, 1973), p. 1. Also, "Hamilton New
Welfare Director," The Shalimar Gazette, Vol. 108, No. 39 (November
29, 1973), p. 1.
13

State procedures for employee transfers require consultation
with the director and the director's signature for the release of the
employee to another county. Hamilton was not consulted. The NAACP
charged the State Department with racially discriminatory practices
in the transfers.
14

These events are cited in a document entitled "Grievances to
the Shalimar County Director of Welfare" (October 10, 1974).
1 5These events and changes are reported in detail in the local
newspaper:
"Hamilton Rehired, 16 Want Transfers," The Shalimar
Gazette, Vol. 109, No. 40 (December 19, 1974), p. 1; "Welfare
DIrector Praised," The Shalimar Gazette, Vol. 110, No. 12 (March 27,

1975),

p. 1.

16

Warren, op. cit., pp. 142-143.

17

Ibid., Chapters 8 and 9.

18
Talcott Parson, The Social System (The Free Press of Glencoe;
New York, 1951), pp. 62-63.
19
The author does not interpret the breakdown as evidence that
universalism and particularism are totally incompatible. In fact,
these patterns are mixed to some degree in most, if not all, modern
bureaucracies. Rather, it is argued that boundary maintenance is
skewed when it does not reflect all essential characteristics of a
bureaucracy. In this case, local particularism and federal universalism are included. It is therefore concluded that successful
boundary defenses in such cases must separate accountability strategies in the realms of vertical and horizontal relationships. A
similar point is made by Eugene Litwak, "Models of Bureaucracy Which
Permit Conflict," The American Journal of Sociology, Vol. 67
(September 1961), pp. 177-184.
20

Peter M. Blau and Richard Schoenherr, The Structure of
Organizations (Basic Books, Inc., New York, 1971), p. 235.
21

In the author's language, particularistic service orientation
is predicted in small communities in Edwin J. Thomas, "Role
Conceptions and Organizational Size," American Sociological Review,
Vol. 24, No. 1 (February 1959), pp. 30-37.
22

Hence, the Shalimar County Department of Welfare conflict is
predicted by W. Lloyd Warner and J. 0. Low, The Social System of the
Modern Factory (Yale University Press, New Haven, Connecticut, 1947),
pp. 152-158.
2 3

Sustained, participatory conflict is predicted for small,
isolated communities by Clark Kerr and Abraham Siegel, "The Interindustry Propensity to Strike--An International Comparison," in
Arthur Kornhauser, et al., Industrial Conflict (McGraw Hill, New
York, 1954), pp. 189-212.
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AN ECONOMIC ANALYSIS OF ECONOMIC INEQUALITY
John P. Huttman
San Francisco State University

"Inequality is what economics should be all about," argued
It isn't, because concern with the pattthe late R.H. Tawney.
erns of distribution of wealth and income is shared with proConcentration
duction, upon which consumption is contingent.
of wealth and unequal levels of income largely reflect the patterns of returns to labor and investment in a traditional capitalist economy.
Additionally, income tromfers, rationalized on
other than a labor or investment compensation basis, alter the
patterns of income and wealth holdings.
Pronounced economic inequality, while prevalent in capitalist economies, would not
seem to result from the market mechanism.
Broadly based ownership of the means of production, by workers and others, perhaps
linked to co-determination schemes for direction of production
policies, has evolved as a potential alternative to wealth concentrations of an extreme form as a source of investment capital.
It should be cautioned that the feasibility of this investment
source substitute for wealth formation has not yet been fully
established.
Capitalism, through either compensatory redistribution
schemes or restructuring of the capital mobilization mechanism,
embodies the potential for eliminating, or at least reducing,
economic inequality as the basis and outcome of the market oriented production system.
Socialism, incorporating state control
of productive capacity, avoids reliance on capital generation
through private sources.
Therefore, the socialist system does
not promulgate economic inequality through personal control of
and compensation for the output of capital equipment.
However,
in socialist, as in capitalist societies, unequal compensation
to labor, and to those incapable of labor, is a source of economic inequality. It is evident that some degree of economic inequality exists in all modern industrial economies, socialist
or capitalist, and in most pre-industrial economies as well,
except perhaps for those operating at a primitive level.
Considered in this context, it appears that the matter of economic
inequality may be examined from these three vantage points: the
desirability of lessening, or even eliminating, economic inequality4 the methodology by which economic inequality is assessed;
the devices by which economic inequality may be alleviated.
Enhancement of economic equality, within a narrow spread of
incomes, is a commonly eulogized ideal of a variety of societies,
including: agricultural systems based on a yeomanry, established
on family sized farms; systems largely composed of craftsmen,
shopkeepers and other small-scale entrepeneurs; modern capitalist systems where the bulk of the population prefers self-identification as 'middle class'; socialist societies incorporating
equalitarian goals. The socialist society has an explicit source
of inspsration, the Marxist edict: "From each according to his
ability, to each according to his needs."
Equalitarian aims are
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more subdued in non-socialist societies, although tradItlOin
obstenof a religious and moral nature may act to discourage
needs of
tatiousness, acquisitiveness and indifference to the
others.
Behavioral scientists attribute some part of the total
of property and person related crimes and other anti-social
behavior to the poverty experiences of the perpetrators.
Economists and others cite the incapacitating effects, in terms of production and consumption, of poverty upon the work
The poor may be denied development of
and lives of people.
talent and ability, condemned to perform at low levels of proAlthough
ductivity, and make uninformed choices as consumers.
more respect is usually reserved for the wealthy, their inRecipients
adequacies also occasionally come under scrutiny.
of inherited rather than productively earned assets are commonly held in low esteem by economists because these beneficiaries had not acquired their wealth as the result of astute marEconomists sometimes express a low regard of
ket decisions.
the consumer expenditures, seemingly on items of increasing
triviality, originating with the wealthy.
It might be contended that a society with income and wealth distribution falling within a narrow range is likely to
accomodate to patterns of social homogeneity, with uniform
values prevailing. Whether or not this is perceived as desirable will depend upon the values of the observers. If critics
feel that increasing affluence, accompanied by expanded levels
of personal consumption, may corrupt or debilitate ideology
or morality, they may be persuaded to argue for diminished
However, it should be noted that no definmaterial demands.
itive connection has been established between levels of material consumption and degrees of affinity to ideological or
moral principle.
Narrowing of the range of income and wealth would not
go unnoticed by others than the previously poor, who would
be justified in celebrating their improved circumstances, and
the previously rich, who would have cause to lament their
How profound an economic impact such a narrowing
decline.
might have would depend upon a number of factors, including
the former range, the pre and post range contraction distribution patterns of income and wealth, the sources of investAggregate consumer
ment and the patterns of consumption.
demand could be importantly effected by a narrowing of income and wealth range, unless offsetting measures are inaugPurchases of new automobiles and expensive appliancurated.
es, as well as investment in owner-occupied housing, are disproportionately concentrated among more affluent elements in
Increased demand for public goods could have
most societies.
a compensatory effect but, even then, there would be costs
In the absence of effective offassociated with dislocation.
setting public demand, diminished private demand for output
would have repercussions in terms of reduced investment and
employment-earnings opportunities.
Goals of removing families and individuals from near subsistence levels and from positions of extreme affluence are
accorded different levels of priority under different economic
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systems and different Societies. Accessibility to economic
opportunity - epitomized as 'equal opportunity' - is implicit
in the rationale of the framework of both capitalism and socialism.
A divergence between theoretical and operational models resulting from the inaccessibility of workers to appropriate positions commensurate with ability potential is likely
to diminish the efficiency of the system.
Endorsement and implementation of meritocracy-based hierarchies in production
firms, government administration and other activities, reflect
general acquiescence of this concept in modern economies. Extremes of wealth and income, existing on a large scale, tend
to frustrate the installation of meritocratic schemes.
The urgency for lessening economic inequality, at least in
part, is a function of range and distribution of income.
A
predominantly affluent society, with relatively few people
experiencing extremes of great poverty or wealth, may be noticeably unresponsive to demands for the elimination of these
extremes.
In contrast, demands for redistribution may be
easily stimulated in a generally poor society having a very
wide range of economic inequality.
Ironically, confiscation
of the assets of a wealthy few would probably make only a
weakly perceptible contribution to the welfare of a poverty
stricken mass.
With respect to the pressures generated for
redistribution, anticipated effective gain may be subordinated to achievement of non-economic goals.
Class consciousness
and ideological awareness may represent important forces in
stimulating change, irrespective of their economic effects.
Relatively superior economic position may generate satisfaction among the recipients of material benefits, based upon
the relative deprivation of others.
Economic disparity, per
se, as the source of incentive is not an attractive proposition.
It is conceivable that individuals may be motivated to perform
economic activities primarily because the rewards achieved greatly exceed those conferred on others for performing other tasks.
Consumption, in turn, may be pleasurable with the knowledge it
is denied to all but a few others at that level.
The noneconomic counterpart to such economic response may be identified with assumption of political position for the authority the
holder may exert over others.
Argument for retention of economic inequality founded on disparity-related satisfaction has
its origins in a pre-industrial mentality, with more concern
displayed for the arrangements than the magnitude of output of
production. While modern economic man is formulated as rational, some residual of economic disparity orientation is detectable in industrialized capitalist and socialist societies.
Enthusiasm for defending retntion or initiating reform of
patterns of economic inequality frequently exceeds the ability
of participants in the debate to define and analyze the problem.
Unless we can conceptualize the nature of economic inequality,
we cannot be confident we are employing the appropriate strategies and are directing them to the intended objectives.
Lorenz
Curve analysis is designed to measure with coefficients and
graphical portrayal the extent of economic inequality.
In terms
of the Lorenz Curve diagram, cumulative percentage of households
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is measured along the horizontal axis, from left to right, and
cumulative percentage of wealth or of income is measured along
Because the
the right side vertical axis, from bottom to top.
vertical axis measures either income or wealth, but not both
simultaneously, one graph can only show equality in the holding of wealth or equality in the distribution of income. The
entire length of each axis is equal to one hundred percent of
households, or of wealth or of income, respectively. A diagonal
line connects the point of zero percentage of households with
the point of one hundred percent of wealth or of income, to fom
The origin,
a triangle of the lower right half of the graph.
in the lower right hand corner of the graph, is formed by the
juncture of the axis lines
Perfect equality in the distribution of wealth or of income
would occur in the case where the Lorenz Curve coincided with
the diagonal line, with cumulative percentages of households
having proportionate cumulative percentages of income or of
wealth. When either wealth or income is disproportionately
distributed, with a larger share to part of the househblds and
a smaller share to the rest, the Lorenz Curve assumes a bowed
shape, convex with respect to the origin. The greater the inwealth or income, the more prowith respect to either
equality
to note
is interesting
It
nounced the bowed shape or convexity.
the Lorenz Curve has not
in the case of the United States,
that
changed its bowed shape perceptibly over the third quarter of
the Twentieth Century; its shape has apparently not changed subOver this period
stantially over the first half of the century.
the average size of households has decreased, with diminished
average family size and an increase in the share of unrelated
The increased share of total
individuals of total households.
households represented by unrelated individuals is mainly
accounted for by the increasing numbers of surviving elderly
and, to a lesser extent, by divorce and other factors. Translated from household into population terms, the Lorenz Curve
would have a tendency to show greater inequality, in the context of income shares, because of the disproportionate concentration of elderly and the persistence of larger family size
in lower income categories. Tendencies for contrasting asset
holding extremes among the elderly than the population at large
suggests that wealth shares might appear even more unequal in
Income, although not assets,
population than household terms.
of those at the lower end of the economic scale would be increased somewhat with the inclusion of various forms of public
Deficiencies in data - and its
assistance, in kind and in cash.
format - for income distribution, and particularly for the distribution of wealth shares, make such conclusions somewhat conjectural.
Comventional Lorenz Curve analysis is inadequate for assesSment of economic inequality because it deals with income or with
wealth distribution at one point in time instead of over a
The lifetime measure
period of useful comparison - a lifetime.
has greater validity than one point in time because household
income will change over the length of the productive and nonDifferent types of
productive years of the household members.
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households, in terms of occupations and other characteristics
of members, will experience different patterns of lifetime
earning or wealth distribution patterns.
Manual workers will
have generally earlier entry into the workforcewad an earlier
peaking of annual earnings than will professional workers who
characteristically defer early entry and earnings for acquisition of additional qualifications.
The typically higher peak
annual earnings during advanced years of the professional worker represent compensation for earlier non-remunerated training
periods.
More advanced preparation embodies productivity in
the professional worker superior to that of the manual worker,
so that while the lifetime earnings of professional and manual
worker are likely to be closer together than their earnings at
any one point, they are unlikely to be equal.
Uorkers in the
same experience-preparation stream, who might have somewhat
similar lifetime earnings have income discrepancies most likely
at one point in time because of different entry dates and seniority-experience wage increments.
Lifetime rather than current earnings provides a more realistic framework for assessing the distribution of income inequality because the income available to the non-productive elderly,
normally in any modern society, can seldom be expected to remain
at the level of prior productive years, unless exceptional provision is undertaken.
The economic needs of the elderly have
been interpreted as diminishing with age, presumably reinforced
by frugality in many cases.
However, it would seem at least
equally plausible that the elderly, in these cases, are merely
accomodating to their contracting resources.
Uncertainty about
the continuity of public forms of assistance, particularly if
elderly persons had been confronted with adverse experience in
this respect, would only seem to reinforce their apprehensiveness about the source of future income.
Unclear prospects for
survival into some specific future period, concern for solvency
to cover unexpected events, ultimately funerals, and bequests
for relatives, compel many elderly to conserve dwindling estates.
In terms of wealth holdings, immobility of assets of the elderly
may tend to exaggerate the value of their accumulations.
Convertibility requirements of an urgent nature may substantially
depreciate estates.
If the elderly, generally, were to indulge
in the levels of health care and other services and goods required to prolong health, effectively resist senility and postpone
death, albeit temporarily, it would be reasonable to expect their expenditures would greatly exceed income and wealth in most
cases.
Examined in a current context, the wealth shares of the
elderly are disportionately greater than the younger households.
But wealth accumulation for similar stream households, having
similar preferences, would be expected to tend toward cm
r-grnce
over a lifetime period.
Current income inequality and wealth disparity may be attributable to family size, just as it can be attributed in part to
age and work entry date differences.
Child bearing and rearing families represent a high opportunity cost, particularly
with a rising rate of female labor force participation, since
mothers frequently effectively sacrifice income for child care.
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Presumably, the satisfaction derived from juvinile offspring
compensates for potential earning losses which serve to reinforce current and even lifetime household income disparities.
Small family size permits increased capacity for wealth accumulation, as compared with large family size, even though the
per capita consumption levels may exceed those of the large.
Household preference patterns with respect to consumption
and saving offer partial explanation of disparities of wealth
distribution, in current and, more particularly, lifetime terms,
in which the impact may be more obvious.
Wealth holdings are
disproportionately concentrated with the elderly - or, more
accurately, with some elderly - as compared with the general
non-elderly households.
Some of this accumulation of wealth
is attributable to inheritance and some through the appreciation of invested wealth.
And the elderly have simply had longer periods in which to accumulate wealth.
Neglecting the
important elements of inheritance and appreciation, it is
obvious that at least some inequality in the holding of wealth
in a current context disappears when viewed in terms of lifetime saving. The current inequality of wealth holdings due
to restraint of consumption in favor of savings tends to perpetuate and strengthen over the lifetime period.
Income disparities, examined on a current or even a lifetime basis, may reflect voluntary as well as involuntary economic inequality.
Some individuals trade off income for leisure.
People quite frequently choose occupations in which they earn
less than the maximum they are capable of securing on the job
market.
Their reaons for doing so may appear to be quite reasonable: they m~y oprfer to avoid high tension positions; they
reject working conditions they view as intolerable; they prefer
lower paying creative activities; they do not wish to exert
authority.
Within national manpower requirements, modern economies generally recognize the advantages of workers selecting their
own jobs, even though, inadvertently and through choice, some
may achieve lower productivity and income as a result.
A dynamic economy, characterized by continuing economic
growth and technological innovation, will have an earning capacity bias favoring later entrants.
The entry earnings of current
entrants, in this situation, would be expected to exceed the
entry level earnings of those recruited to comparable positions
at earlier dates.
In terms of academically acquired technical
skills, individuals become conveyors of change and rewards to
knowledge become an integral part of payments to entrant technically trained workers.
Workers doing jobs of similar complexity in newer industries might, in general, expect higher
earnings than their counterparts in older industries. Workers
with more capital equipment supporting their jobs have greater
likelihood of high earnings than those with less capital equipment at their disposal, which is more likely to be the case
within the same industry for the later entrant.
In both capitalism and socialism, there is a reluctance to divert, at the
expense of the recent entrant, some of this earning increase
to more veteran workers.
The sheer complexity of calculation
of the division
to be made,
in addition to such factors
as labor
morale, discourage this.
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A Lorenz Curve adjusted to measure lifetime earnings or
wealth accumulation would be expected to have less convexity
with respect to its origin than would a curve measuring current income or wealth holdings.
Households would be expected to have more similarity with respect to income or wealth
over a lifetime than at a particular point in time.
Lifetime
income and wealth calculations present formidible data collection problems as well as problems of a methodological nature,
as to what constitutes a household or what period of time
actually represents a lifetime for a household composed of
different age groups, and entering and exiting members. Conceptually, however, lifetime comparisons have greater validity than current comparisons.
Briefly reviewed, lifetime
earnings or wealth holdings will differ as between households
because of different workforce entry dates, compensation for
work deferred training and productivity potential, savings consumption pattern variations, leisure and occupational preferences, length of periods for wealth accumulating opportunities, household size and numbers of working members, and
other factors.
Current income or wealth measurements distort
the degree of economic inequality between households because
they involve only one 'slice' of time, as compared with lifetime measures reflecting different stages of wealth and earning experiences over a prolonged interval.
Inequalities with respect to lifetime earnings and wealth
accumulation are likely to persist, to at least some degree,
in all modern industrial societies, whether capitalist or socialist.
Diminished disparities in pay scales, greater conformity to family size norms, reduced opportunities for consumption - savings variations and the substitution of public goods
and services for some share of private, can act to alleviate
household economic inequality.
Some part of this inequality
is inevitable, however, because of differing preferences for
training and occupation, consumption patterns and the unlikely universal coincidence of family size.
Authorities in even
more ideologically doctrinaire systems would undoubtedly be
reluctant to introduce the costly and unpopular instruments
required to attempt to establish economic equality as between
households.
The inevitability of household lifetime economic
inequality tends to magnify differences between households in
terms of current economic inequality.
Economic inequality is only partial explainable by inevitable differences from a household lifetime perspective or
from the somewhat exaggerated current income and wealth holding view.
In addition to the differences attributable to households and the job market structure, previously referred to,
inheritance and earnings differentials unrelated to work performance, training and responsibility, would appear to be major
explanatory variables.
The first, inheritance, is obvious with
respect to its role in perpetuating economic inequality.
As
families pass along wealth, offspring are provided with unearned advantages.
These benefits can be translated by the
beneficiaries into attractive earning opportunities or they
can be parlayed into yet greater holdings of assets.
Socialist
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societies may be less tolerant of inheritance than are capitalist societies, but no modern industrial societies are likely
to allow assets to be transmitted from source to beneficiary
On the other hand, few societies, regardcompletely intact.
less of ideology, are dispossed to the confiscation of all
And wealth inheritance has its
forms of inheritable assets.
equivalence in terms of position. Parents entrenched in
positions of prestige or prominence, with associated wealth
or perogatives, enhance the probability their offspring will
rise to comparable positions, under socialism as well as
under capitalism.
Economic theory, in spite of a huge volume of literature
dealing with the subject has little to contribute, of an appliTheory
cable nature, to the question of work-related rewards.
concerned with wage rates in accordance with marginal productivity has limited influence with respect to the hiring and
In practice, it is
wage determination decisions of firms.
difficult to establish the marginal contributions of labor in
It is no less difficult to relate
modern complex industry.
to output and profits the earnings of management than of proBonuses and salary increments may rise more
duction workers.
rapidly in periods of increasing profits but they are unlikely to decline dramatically - or at all, for that matter - with
Upper echelon management is the
reduced profit or even loss.
main influence with respect to the level of its own remuneration, at least under capitalism, and tends to be somewhat genUnder socialism as well the earnings of
erous in this regard.
higher management substantially exceed the incomes of blue
In both socialist and capitalist systems, the
collar workers.
privileges and benefits extended to senior management, supplementary to salaries, further reinforce economic disparities.
Monopoly in the labor market, under capitalism, creates
disparities in the incomes of workers in production and service
activities, even though these workers may perform comparable
Discriminatory practices
tasks and have similar skill levels.
based on race, sex and age are examples of forms of monopoly
in the job market as are labor organization restrictions on
Professional workers, through their
entry into employment.
organizations, also employ monopolistic tactics to control
Entry or promotion eligibility
their levels of remuneration.
in certain types of work, based on political affiliation or
sympathy, could conceivably represent an analagous monopolistic restriction in a doctrinaire socialist economy. Arbitrary
disparities and monopolistic practices with respect to income,
and inheritance with respect to wealth, would appear to be
important determinants of economic inequality not encompassed
by the area of inevitable inequality analyzed earlier.
There is no formula for determining the range of income
and wealth disparities tolerable within a 'just' society.
Economists are capable of specifying optimal wealth holding
and income distribution patterns with respect to designated
charactistics of the economy and identified goals, such as
But the econmaximizing growth or employment opportunities.
omist cannot pretend to be able to identify the wealth

holding and income distribution patterns which would 'optimize'
Abstract models borrsatisfaction among the population.
owed from utility, indifference curve and modern welfare
theory shed little light on practical problems of economic
distribution and recipient satisfaction.
Questions raised regarding the relevance of economics in
the construction of an ideal pattern of wealth holding and
income distribution are not intended to convey an overall
sense of dismay about the applicability of the discipline to
problems associated with economic inequality.
If economists
are incapable of providing practical definitions of economic
'optimality', in terms of the relationship of income and wealth patterns to satisfaction, it should be remembered that
other social scientists are also inadequate to the task of
formulating an operational model of the 'just' society. The
answers to questions such as what constitutes an ideal society
reflect value judgements.
Social scientists can analytically
describe an issue, trace its ramifications and suggest its
consequences, costs and benefits, but the ultimate choice must
be made by those who anticipate benefit to society and, perhaps,
themselves.
The matter of dealing with economic inequality is somewhat simplified if attention is focussed on the areas susceptible to change rather than on the whole, including the
intractable areas where some degree of economic inequality,
even in lifetime rather than current terms, is inevitable.
Pay-off to effort is likely to materialize with attention to
the concentration of wealth due to inheritance and high income
due to excessive reward
and monopolistic practices, on the
one hand, and on the other poverty due to causes other than
voluntary work abstinence and large family size.
Any permanent solution to the poverty-related problems of work evading
employables and expanding families, while they might include
material assistance, are also linked to work orientation
counseling and family planning guidance, respectively.
Generous rewards, in the form of earnings and wealth
accumulation which are unrelated to productive motivation and
are not the result of self-accumulation, can be reduced through
the instrument of taxation.
Inheritance tax laws can be strengthened to restrict estate transfers to modest levels.
The
net effect of federal taxes on personal income in the United
States, on balance, appears to be that essentially the same
rate is levied on income within a broad range, while state
and local taxes are regressive somewhat with respect to lower
income households.
The internal revenue service, if it operates reasonably cheaply and efficiently, as in the case of the
United States, represents an accessible mechanism for redistributing income and wealth holdings to some extent.
There
would seem to be some opportunity to reduce exemptions and
deductions for income and for investment of higher income households.
However, any significant changes are bound to inconvenience long established beneficiaries.
For instance, elimination of interest deductions and local tax credits on property of homeowners, which are of disproportionately greater
benefit to the wealthy than the poor, would most likely have
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a disruptive impact not only on the wealthy, but on the whole
Nonetheless, the tax structure modification alterneconomy.
ative to other forms of economic redistribution retains considerable potential.
The negative income tax permits the transfer of income,
mechanically and inexpensively, as merely the reversal of the
conventional flow from taxpayer to internal revenue service.
The extension of income in this manner would probably appear
as more 'legitimate' to the general public than the forms of
It would remove stigma-ridden
assistance it would replace.
intermediaries, although in the process it would eliminate
useful as well as redundant aspects of official communication
The patterns of consumption by the poor, rewith the poor.
inforced by the transfer of income, would be largely indeInsofar as the poor are intimipendent of any authority.
dated or co-erced by visible echelons of functionaries, the
But, to some extent,
benefits of their removal are obvious.
poverty may be at least reinforced by the decisions of its
victims, so there is no assurance that funds transferred in
this manner would be fully effective in relieving poverty
situations.
A negative income tax related to earnings permits income
transfers to the poor without supressing their motivation to
Incentives
wor, in cases where they are eligible to do so.
to increased earnings are built into transfer scales, so that
each additional amount of income earned, to a specified level,
When earnings are low,
reduces transfers by a smaller amount.
transfer reductions would be slight, whereas transfer paymante would be reduced substantially as income rose to a more
However, the comprehensive adoption of
nearly adequate level.
a negative income tax scheme must also be linked to minimum
legislation sufficient for assuring that a negative
wage
income tax for the working poor does not merely become a supplement to inadequate work remuneration, a sort of modern
'Speenhamland plan'.
The involuntarily unemptoyed and those ineligible for
work by virtue of age, disability, number of dependents and
similar reasons cannot rely on any objective economist-conceived formula to reveal the levels of income transfers to
Economists are limited to
which they are to be entitled.
describing the living conditions which certain levels of transIn the case of families,
fers can purchase for recipients.
extend transfers at a
at least, it would seem reasonable t
level which might offer fair prospects for offspring to escape
Provision of universal essential goods
poverty in adulthood.
arI services, particularly such elements as medical care,
sh~oull basically be premised upon economies of scale and
But there may also be spillbenefits to aggregate society.
The poor would derive additional
over benefits to the poor.
benefits from any differences between a universally accessible health service, presumably with public scrutiny of quality,
and a service reserved exclusively for low income clients.
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ABSTRACT
The reliability of positivistic social science knowledge poses
seminal problems for social policy. Needed is more sound phenomenological and qualitative research within the conspectus of the
twin theoretical movements of ethnomethodology and the Frankfurt
School, towards the goal of a more holistic social science knowledge
base as well as a more holistic social policy.

The idea of a comprehensive social policy rests on an epistemological base. If we accept the definition given social policy
by Martin Rein, that social policy is the "planning for social externalities, redistribution, and the equitable distribution of social
benefits, especially social services" with its subject matter being
"not the social services alone, but the social purposes and consequences of agricultural, economic, manpower, fiscal, physical de1
then we can say that
velopment, and social welfare policies,"
"social policy" and "social science" go hand in hand. Without knowledge social policy could not be formulated, not much less be
expressed.
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By knowledge I imply an obviously larger purvey than social
science knowledge. Philosophy, for example, is of considerable
import to social policy formulation, yet it is not a social science
per se. So are numerous other sciences, such as the natural and
physical sciences. Yet the knowledge core that feeds into social
policy comes largely from the social sciences, which purport to
explain social phenomena, and which are at the same time heavily
influenced by philosophy (for example, the current influence of
phenomenology on the social sciences).
This essay considers the problem of the reliability of social
science knowledge for social policy. It is the thesis of this
essay that the reliability of social science knowledge poses a
seminal problem for social policy formulation. The twin theoretical movements of ethnomethodology and the Frankfurt School have
informed and guided my thinking in this area, and are stated
here somewhat explicitly since a correlative thesis of the essay
and of much social science thinking today is that the era of
"value free" social science is over. Following Alvin Gouldner,
values and ideology play inestimable roles throughout the epistemological mosaic of any science.
The reliability of social science research and knowledge has
been increasingly called into question. Alvin Gouldner, in his
seminal work, The Coming Crisis of Western Sociology (1970), is
really addressing himself to the crisis of positivism in the social
It is held here that the key issue in the reliability
sciences.
or nonreliability of social science for social policy rests in the
positivistic tenets and positivistic influences that have been the
inherited tradition of Western social science. "From the time of
Comte on, the reigning philosophical foundation of Western social
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science has been that of its founder, namely, positivism. The very
name 'positivism' denotes Comte's emphasis on the 'positive
sciences', that is, on exhaustively tested and 'objectivized' data
rather than on purely speculative neologisms."2
The essential principles of positivistic social science have
culminated in the following scientistic conceptions, as so well
stated by the Frankfurt School adherent Trent Shroyer:
(1) That knowledge is inherently neutral;
(2)
That there is a unitary scientific method;
(3) That the standard of certainty and exactness in the
for
physical sciences is he
3 caly explanatory model
scientific knowledge.
Positivism harbors the notion that the research methodologies
and instrumentations of the natural and physical sciences can be
employed accurately and efficiently in examining the complexities
and intricacies of social or human phenomena. The positivistic
world-view is enthralled with the idea of complete quantification
of all social phenomena, with categorization, reification, numeration. The "separate reality" of Castenada does not exist outside
a scientistic mind-set and empirical framework that makes up scientific discourse. The positivistic scientist has replaced the medieval priest, say some, as the supreme and ultimate arbiter and
authority on the shape and make-up of the universe.
Positivistic social science is more inclined to "reify"
official statistics or findings. The positivist is not so concerned with the shaping of "official statistics" as he is with the
statistics themselves. The reliance on "factual" or statistical
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data is so great that the actor himself and how he came to be a
"statistic," or how other actors are, for some reason, not
"statistics" seem to the positivist as questions to be irrelevant
at best, and at worst "non-scientific" as they do not contain em-

pirical referents or measureable, recordable data. This "scientific method which is undergoing questioning," assays Henry Maas,
"is one which tries too hard to objectify and fractionate for
analysis the human condition under study and often, prematurely,
to quantify its components or 'variables. ,,,4
Social policy must "rely" on social science knowledge and
research. A social policy based on erroneous and misleading
"official statistics" will finalize itself as an erroneously conceived and implemented social policy. Like a virus, the positivistic "official statistics" or "final results" of a study remain
around to haunt each and every tenet of the most "comprehensive"
of social policies. Wittgenstein once remarked that the frame of
his entire universe was the language he spoke. The frame of the
social policy universe is the social science information and knowledge base upon which it rests and from which it draws its ideas,
and very sustenance. Whether a social policy on delinquency based
on Cloward's "opportunity theory" will be an effective one will
be based to a great extent on the accuracy of the theory itself.
Even further, it will be effective if the research and statistics
upon which opportunity theory is based were valid in themselves
and whether and how Cloward took that into account in the formulation of his theory.
Two emerging and enervative theoretical movements in social
science which together enunciate the most telling critiques of
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positivism are Ethnomethodology and the Frankfurt School. Positivism poses such intricate dile-sas for social science and for
social policy that an investigation of these two movements would
appear fruitful.
Ethnomethodology is a major movement in sociological thought,
part of a larger school often referred to as "phenomenological
sociology." This year's annual meeting of the American Sociological Association will harbor an entire section devoted to the area,
and the spate of journal articles and books influenced by the
movement grows steadily in volume. In the sind of this movement,
"positivistic science has ignored the world of everyday life, a
world composed of intersubjectivity, intentionalities, and varying
conscious levels.., the methods of the natural sciences are not
adequate models for the study of the social phenomena of everyday
life."' It is a movement that springs from Husserl, the philosophical founder of phenomenology. Husserl founded what is often
referred to as a "philosophy of the subjective," a philosophy that
took on the alleged "objectivism" of science and asked whether
intentionalities and consciousness were really ingredients in our
understanding of social scenes. Ethnomethodology states that even
reality itself is socially constructed. The classic explanative
for this stance is contained in Peter Berger and Thomas Luckmann,
The Social Construction of Reality (1966). For Harold Garfinkel,
the founder of the "California School of Sociology" (as Ethnomethodology is often referred to, largely because so many of its adherents are in California universities, and because it appears to fit
into a "hip" sociological blend), the social world is held together
not by an exalted and elaborate Parsonsian value and morality
structure, but by a complex, intricate, collective structure of
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so-called "tacit understandings"

(what men know and know others

know) concerning the most ordinary and seemingly trivial of daily
affairs).
Ethnomethodology wishes to "go inside" the actor, to understand social reality from the point of view of the person living
that social reality. Ethnomethodology, despite the term, is more
theory than method. It is a "phenomenology of the social world"
(to coin the title of the famous book by Alfred Schutz) employing
a method it calls "documentary interpretation." Here the ethnomethodological researcher takes the actions of the actors as an expression, a "document" of an underlying pattern, takes as problematic
all of the actor's behavior (and his own as researcher), pays constand heed to how concepts are linked to observations and makes
public and observable all of his own documentary activities.
In this regard, ethnomethodology maintains that the social
order, with all its social symbols and Nriegated meanings, exists
precariously and has no existence at all independent of the actor's
accounting and describing practices. No more earth rattling departure from traditional positivist dogmatisms in this respect
could have been uttered. For in ethnomethodological research
(which is not opposed to sophisticated measurement devices, but
only feels that they are often misleading, and pitifully inadequate for explaining social phenomena) there is the attempt to
uncover and detect the hidden background expectancies, the "normsin-use", the "etceteras" of the variegated social world. It goes
further than symbolic interactionism, in attempting to unravel
the background expectancies, the "etceteras" (that Garfinkel refers
to so often) that compose the intricate mosaic of the social world.

What relevance or impact can Ethnomethodology have for the
social science that social policy could employ, and indeed for
social policy itself? Perhaps the most comprehensive ethnomethodological research study is Aaron Cicourel's compelling fouryear study, The Social Organization of Juvenile Justice (1968).
The impact that studies of this kind can have on social policy is
significant, especially because of the signal role played by the
actors in the study.
In this study (which employed audiovisual
equipment and other means in a seemingly exhausting series of
"documentary interpretations") the activities of all the actors
in the Juvenile justice scenario are parlayed: p--ice, parents,
judge, probation officer, community. The conclusions of the study
(done in two San Francisco Bay area counties) are that descriptions of juveniles and their crimes by police, probation officers
and other court officials are selectively put together so that
they will "fit"
both the social machinery of juvenile justice and
the theoretical frames of reference of the participants in that
machinery.
Cicourel calls into question most ordinary positivist
assumptions used to process information (that will be positivistic
information, of course) in social science.
He goes through lengthy
interview protocols statement by statement, demonstrating that the
researcher must use the same co-n-sense rules of interpretation
laymen do in order to make sense of what people say.
This is research that takes labelling theory out into the
social arena, that in fact goes considerably beyond it.
The value
for social policy lies in the "whole" of the picture spoken of
earlier. All of the actors are taken into the scene and documentarized and interpreted. Cicourel, a sociologist at Berkeley at the
time, even became friends with several of the police and over a
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few beers at a nearby bar learned a great deal about police attitudes on juveniles away from the formal work scene. Delinquency
is seen as a socially produced fact. Criminal statistics are
creatures of the day-to-day activities of law enforcement are are
fit subjects for investigation themselves. This is not research
that tells social policy exactly "what to do" (nor is any other
kind of social research) but it does provide knowledge that is
more "whole" than "partial" (again to coin Sartre), a whole and
comprehensive knowledge of a radical empiricist composition that
is so sorely needed in social policy formulation today. Research
that can be of value to social policy must go beyond positivist
or structural-functionalist edifices and must, as Husserl said,
to to the thing itself. The thing itself must be approached from
the point of view of "the thing itself." If social work can be
divided into clinical and community practice areas, then it could
be said that Ethnomethodology proffers a critique of positivism
that is a trifle more oriented to the former, while the Frankfurt
School thrusts its positivist critique more in the direction of
the latter.
The Frankfurt School, often referred to as "Critical Theory,"
lists as some of its more outstanding exponents Herbert Marcuse,
Jurgen Habermas, Leo Lowenthal, Erich Fromm, T. W. Adorno and
Albrecht Wellmer. The Frankfurt School proffers a neo-Marxist,
antipositivist and psychologically-influenced marriage of the insights of Marx and Freud, Marxism and Existentialism. In the eyes
of the Frankfurt School there is a "hidden positivism" in Marx.
The basic historical result of the ambiguity in Marx's theory was
a mechanistic understanding of historical materialism. This theoretical misconception was translated into practice in two different
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ways: (1) in the West, the evolutionist views of communist
parties, and (2) in the East, it led to Lenin's technocratic conception. 7 The Frankfurtians are interested in a genuinely radical
alternative to the mechanistic and positivistic elements in Harx.
For Marx technology was neutral, for the Frankfurtians technology
has become ideology.
Contemporary science and technology have
become new forms of power and privilege. The positivism that
science and technology harbor as its professed philosophy of
science separates the subject and the object of knowledge and takes
the statements of science as an observational given.
"Knowledge"
is thus conceived as a neutral picturing of fact.
Older Marxists spoke often of "false consciousness." The
exponents of Critical Theory affirm that the scientific image of
science is the fundamental false consciousness of our epoch.
Whereas Marx saw "production" in a 19th century fashion, the Frankfurt School sees science and technology as constituting the decisive force of production today.
Hence, Herbert Marcuse sees the
university as the most important institutional locus of this new
force of production.
The working class are not a vehicle of radical change because class conflict is no more than latent today.
Probably the most profound spokesman for the mvement today
has been Jurgen Habermas.
Habermas has argued his case in two
seminal books, Knowledge and Human Interests (Boston: Beacon Press,
1971) and Toward a Rational Society: Student Protest, Science and
Politics (Boston: Beacon Press, 19U7). For Habermas, the revolutions of the East have failed, the stabilization of capitalism in
the West is now an established reality (relatively speaking), and
revolution is impossible in either system. Self-reflection or

-66-

critical reflection, themes that are antithetic to positivistic

empirical dogmatizing, in the mind of Habermas, is absent or nearly
so in the social science commnities and societies of both East
and West. As Gouldner has brought home so well in The Coming
Crisis of Western Sociology, Structural-Functionalist and Marxist
social scientists attend international conferences together, and
resemble each other in a rather striking way.
Melvyn A. Hill states that: "For Habermas, the development
of technical knowledge becomes the base of society, rather than
Marx's economics.. .science...replaces the means of production, as
the base of the dialectic of history. And consequently Habermas
turns to a critique of the philosophy of science, of positivism,
in order to pursue his unravelling of ideology in the development
of modern knowledge and society... The basis of positivism...is
the disavowel of reflection. The result of this has been the conviction that we no longer understand science as one form of pos- 8
sible knowledge, but rather must identify knowledge with science."
Whenever positivism totally permeates a scientific establishment,
it functions as a kind of societal a priori that uncritically permits the extension of an exploitatfv-einstrumental rationalization.
That is, it contributes to the generation of decision-making whose
"rationality" is instrumental effectiveness and efficiency.
The rivers, streams and environment of both the USSR and the
US are equally polluted. In the USSR, the all-powerful state
gears itself to "effectiveness" and "efficiency" (even if people
get in the way), while in the US capitalist industry occupies a
similar bailiwick. In the USSR individuals are "tracked" from the
earliest years to a blue-collar pursuit, or the rare and privileged
few to a university. Examinations are rigidly applied and adhered
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to as a sort of secular god speaking his consummate will on earth.
Numerical test results are "reified" into "Reality." In the US
the situation is only slightly better. No one can define what
"failure" is, certainly not in life, even less so in the schoolroom. Yet it is built into the entire educational system as a
reified social construct, as a positivistic absolutism with no
recourse (some avenues out of this have been provided by William
Glasser in his Schools Without Failure and also in the concept of
"mastery learning").
Positivism in either country is more likely to elevate such
terms as "Fail," "Schizophrenic," "Delinquent," etc., reifying and
absolutizing them. One an easily see that a social policy based
on such frighteningly structured absolutisms will be a social
policy that is absolutistic and positivistic to its very core.
Critical Theory teaches social science and social policy to "be
critical." Without criticism and self-reflection, without intense
philosophizing on the very language employed in social science
discourse, on the social statistics employed and trumpeted as
"findings" and "results" or "reality" in social science, social
policy anchors itself on the quicksand of preconceived notions and
ill-acquired data masking as "facts."
The Frankfurt School also proffers a revivified and humanistic socialism for our time, a critical theory of society that
attempts to immask repressive forces and oppressive institutions.
These oppressive institutions employ knowledge in their daily
activities.
Peter Drucker has referred to a "knowledge society."
The Frankfurt School would agree with this estimation and would ask,
as Jurgen Habermas has stated so eloquently: "If we imagine the
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philosophical discussion of the modern period reconstructed as a
judicial hearing, it would be deciding a single question: How is
reliable knowledge possible?"
Social policy must perforce heighten its interest in that
fundamental Habermas question. I maintain that reasonably reliable
knowledge is possible in social policy formulation, but that that
knowledge can only be made possible after some major misconceptions
are swept away concerning what social reality is, how it is constructed and maintained, and the repressive role that positivistic
social science or social policy can play.
Perhaps no better example of the destructive effects of
positivistic social science on social policy can be found than in
ghetto schools. The famous Coleman Report of 1966 was a classic
example of positivistic research imposed on, and looked at from,
the "outside in." The feelings of black youth and parents never
saw the light of day in the weave of that rather sizeable research
effort.
A single qualitative research study on the feelings of black
youth toward the grade of "F" in their school lives may come much
closer to illuminating our minds about educational policy than ten
more quantitative studies on the grading systems of the public
school system. The reification of the concept of "failure" that
is the hallmark of the public school system can only initially be
"got at" through the attitudes and feelings of the diief actor in
the drama (the youth recipient of a poor or failing grade).
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Donald Schon has called for an existential knowing and learning process whereby knowledge is garnered from the "inside out,"
through such means as the case history, the narrative, and of
course through interaction itself. 9 If knowledge is to be gained
from the inside out, from the particular point of view of black
youth in a ghetto high school, then such qualitative methodologies
as participant observation, in-depth interviews with selected
samples, and the like must be employed. An ethnoethodological
study of high school dropouts on the scale of Aaron Cicourel's
major ethnomethodological study of "delinquents" in two probation
departments would be of imense benefit to educational policymakers.
The need for sound qualitative and phenomenological research
for educational policy-making (or for any other area of policy
formulation) does not diminish the importance or usefulness of
quantitative research. Jean Paul Sartre once remarked that social
problems are whole, not partial, and must be treated as such. The
knowledge &at is necessary for social policy and planning must
include both qualitative md quantitative elements in order that
it might take on a composition that is 'whole" rather than "partial."
Quantitative and qualitative research can co-exist in a harmonious
relationship that is attuned to knowledge-building in all its
dimensions. The social science knowledge that has been utilized
in social policy formulation in the past has been "partial" in that
it has had an almost totally quantitative composition, with information gathered primarily from looking "outside in" rather than
"inside out." Donald Shon has warned that social welfare policy
can ill afford to depend on just one kind of knowing of the tradi10
tional positivist variety.
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Above all, the social science that feeds into social policy
must be enervative and liberating. As Marx was liberating in the
century that followed him, so Husserl and Phenomenology can be in
If social science researching can combine the two, then
the next.
assuredly we have before us a knowledge base that social policy
For if the social science
can employ fruitfully and meaningfully.
that social policy relies on can be critical and emancipatory, then
we could surmise that the social policy forthcoming will have that
much greater opportunity of being truly critical, emancipatory and
liberative, for the benefit of all.
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KEY TO POLICY DEVELOPMLNT
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Abstract
Skills in discourse management are necessary in order for democractic policydevelopment groups to be productive. These skills, like other skills, are developed by practicing their utilization. A general cognitive frnework, however, can
assist one in this development. This paper develops and then describes the use of
such a general framework.

Discourse management is a range of activities that give direction to the work
of a policy-development group. Ideal discourse management facilitates the development and integration of descriptive and value premises with prescriptive conclusions (general policy statement). Failure to manage discourse frequently causes
policy development groups to be unproductive. The resulting frustration may be
blamed upon insufficient time or funds to collect data or on more subjective factors
such as personality conflicts among group members. It is, likewise, not uncommon
to hear planning group members blame their collective difficulties in developing
policy statements on the ignorance of peers or an inherent inability of persons representing diverse professional and lay interests to work together. Little recognition exists regarding the importance of discourse management skills on the effectiveness of policy-development groups.
It is assumed that planning groups generally have, or have access to, a
knowledge and value base that exceeds what they are able to functionally use in
policy-making activities. The application of discourse management skills helps a
group organize knowledge and values into premises that logically lead to policy
statements. The thesis of this paper is that discourse management skills are important determinants of whether a democractic group can rationally develop policy.
A general framework will be developed in the first part of the paper that will assist in the development of discourse management skills. Following this, the application of this framework with a Catholic Charities social planning group will be
described.
Descriptive Premises, Value Premises and Prescriptive Conclusions
Ideal discourse management includes a range of activities that facilitate
the development and integration of descriptive and value premises with prescriptive
This paper was presented at the NASW 20th Anniversary Symposium, "Social Work
Skills: To Promote the General Welfare... ," October 23, 1976, at Hollywood-by-theSea, Florida.
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conclusions. I "Descriptive premises" are statements derived from observation and
classification of empirical phenomena. Research findings or descriptions of a
social context are examples of descriptive premises. "Value premises" are statements which communicate preference. For example, quality is preferable to quantity,
or the opposite premise, quantity is preferable to quality. "Prescriptive conclusions" are statements derived from descriptive and value premises that designate
what ought to be done in a specific situation. Principles developed for enactment
in social programs are clear examples of prescriptive conclusions. Discourse that
hinders the development of specific premises and conclusions impedes a policy-making
group's productivity.
Failure to acknowledge the importance of value premises is a common shortcoming
of policy-development groups. Such groups characteristically move from the development of descriptive2premises to prescriptive conclusions without articulating and
This omission which can effectively block policy developusing value premises.
ment, is characteristically followed by repeated frustrated attempts to obtain '*rre
valid" data. In fact, overemphasis upon the validity of data (descriptive premises)
at the exclusion of articulating value premises can block policy development indefinitely.
Misconceptions regarding the importance of preferences exist which cause value
premises to be ignored. The belief that reliable data (descriptive premises) are a
sufficient source for deducing prescriptive conclusions is common,3 as is the belief
This misconthat personal preferences should not influence policy development.
ception means that if premises cannot be objectively verified by the scientific
method, they are to be rejected from further consideration. Likewise, the social
norm of avoiding discourse in areas where conflict over personal preferences is
present causes many policy-making groups to avoid specifying value premises. Focusing upon descriptive premises, where agreement may be possible, is an effective but
1

The importance of values in social work practice is greater than providing an
ill-defined philosophical base. Ideally, values are part of the instrumentality of d
termining direct practice activities and for directing social policy-development
(Bitensky, 1973).
2

Deriving prescriptive conclusions from only descriptive premises is known as
the "naturalistic fallacy." One cannot logically move from a descriptive use of
language to a prescriptive use of language without implying a set of value assumptions. Edward Best refers to this common misuse of language as an attempt to suppress value premises (Best, 1967).
3Joseph Vigilante claims that our treatment of values as sacrosanct religions,
like beliefs, may have lowered their prestige. He goes on to say, "The difficulty
of operationalizing values in our society has led to their being shelved, to their
being revered from a distance, but kept separate from the daily business of succeeding. We sometimes become embarrassed by them: a perfect condition for searching
out an escape through science... The scientific method has become the hallmark
of validity. Logical positivism, the objective scrutiny of available facts pointing toward factually revealed conclusions, ... looks upon bonds as restraints,
values as prejudices, customs as impositions, and the final absurdity emerges: it
is only true if it is proven, and if it is proven, it is true--truth is proof."
(1974: 107-116.)
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costly 4way to avoid conflicts over value premises, where agreement may not be possible.
When value premises are avoided in policy-development discourse, they will likely become conflicting underlying agendas that effectively block progress. The behavior that reflects these conflicting underlying group agendas is frequently referred to as "personality conflicts" of members. To the extent this common misnomer
is accepted, justification for not being able to work together effectively is accepted. Helping a policy-making group articulate value premises diminishes the
source of conflicting underlying agendas and contributes to effective discourse and
its results.
A helpful formula to keep in mind as one attempts to develop discourse management skills is: descriptive premises (DP) plus value premises (VP) equals prescriptive conclusions (DP + VP = PC).5 Facilitating planning-group discourse in each
of these three areas is vital to sound policy formulation. This fonmula is no more
than an abbreviated way to show relationships among important parts of a whole. It
can help keep discourse focused; focused upon areas that are important but incomplete. It also reveals clearly that the best research data or other descriptive
premises will not, without value premises, permit the logical development of prescriptive conclusions. And conversely, failure to develop principles for enactment
does not necessarily mean that "more valid" data are needed, a judgment that is
often rendered.
Developing prescriptive conclusions may be perceived to be the most difficult
task of the policy development process. This is a misperception. Specifying
principles for exactment is a relatively simple, enjoyable, time-limited task when
sufficient development of descriptive and value premises has taken place. It is
much more difficult to determine the scope and focus of relevant descriptive and
value premises and to complete their development than it is to deduce prescriptive
conclusions from well-formulated descriptive and value premises. Nevertheless,
each group planning activity benefits from the application of well-developed
discourse management skills.
4

Different world views of planning group members become evident when social
policy development takes place. Each view has its own paramount values, philosophical assumptions, historical traditions, and implications for social policy
(Steiner, 1975).
Quotations taken from social work literature reveal that the basic idea of combining descriptive and value premises to develop practice behaviors is not new to
social workers. "The limits of social work practice are derived jointly from social
workers' value base (what is wanted for people) and from knowledge (what is known
about people) and how the two will fit together." (Arkava, 1967:13). "A revised
working definition should include 'knowledge,' a wide range of propositions with respect to their degree of verification, but should also include all assumptive propositions that are governed by preference rather than necessity." (Gordon, 1962:7).
"Although we have identified social work practice as a preeminence of values, most
of our sparce research efforts have been directed at knowledge and skill components."
(Vigilante, 1974:105).
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Application of Discourse Management Skills
The utilization of discourse management skills to facilitate the deliberations
of a specific planning group will be described in this section. Special attention
will be given to the activities that enabled this group to articulate value premises,
since this is the discourse area that is most frequently underdeveloped in policymaking efforts.
Background
The Catholic Charities Residential Child Care Planning Committee of Onondaga
County was established in response to the concerns that, first, agencies sponsored
by Catholic Charities were providing unneeded residential services; second, existing residential care facilities were not fully utilized, thus leading to serious
deficit spending; and third, uncoordinate separate planning efforts within the three
agencies were found to be ineffective (see 1974 Residential Child Care Study for more
The composition of this committee consisted of the Director
detailed information).
of Catholic Charities in Onondaga County, twelve staff and board members from the
three sponsored agencies providing residential care for young people, a parish
priest who was closely associated with area residential services for children, and
a planning coordinator who was hired to facilitate the planning process.
The general purpose of this planning group was to determine what types of residential care for young people should be sponsored in the county by Catholic Charities
6
and to complete a preliminary task force report in three months. In addition, this
report was to specify how an ideal Catholic Charities sponsored residential care
program would relate itself to family life and the more general area of prevention.
The planning task involved the completion of three distinct but interrelated
processes, each of which was dependent upon discourse management skills. The first
7
process, which was clearly anticipated, consisted of completing a conmunity need
which was not
assessment (developing descriptive premises). The second procqss,
0
The third process
clearly anticipated, consisted of articulating value premises.
consisted of using information from processes one and two to develop operating principles (prescriptive conclusions) for a residential child care system sponsored by
Catholic Charities.
6

The preliminary task force report was to include findings of the committee
(descriptive and value premises) and recommendations (prescriptive conclusions) for
enactment in a Catholic Charities Residential Child Care System. Following the
completion of this report, planning activities continued which focused upon operationalizing the recommendations of the preliminary report.
7

Comunuity need is the discrepancy between the needs of persons, numbers and
types, and the svices available to meet these collective needs. Personal needs
are the discrepancies between behavioral expectations and the resources whiZf -make
achievement of these expectations likely.
8
Processes one and two are not sequential. Either can be completed first or
both processes can be developed concurrently.
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Discourse Management Activities
The Director of Catholic Charities initiated the planning activity by talking
with agency executives and contacting persons to be in the planning group. With
their approval, he hired the planning coordinator who was to work full-time for
three months to help complete the preliminary planning task. The planning coordinator, who had recently moved into the area, met with each member of the planning group prior to the first general planning session. This increased familiarity between the planning coordinator and group members, and enabled him to hear
the range of impressions group members had regarding the projected purpose, method,
and scope of the policy development effort.
At the first group planning session, background material related to the committee's task was reviewed, the roles of the planning coordinator and group members were clarified, and the purpose, method and scope of the planning process
were discussed. The group decided that the planning coordinator, rather than
other members of the group, was to gather and organize data (descriptive premises)
regarding the nunber and types of young people needing residential services and
the number and types of residential services being planned and currently supplied
to area young people. This decision was made because the planning coordinator was
thought to be impartial and to have no vested interests in maintaining existing
residential programs. Group members made suggestions regarding who the planning
coordinator should interview, and they helped refine the scope of information
needed to complete the planning task.
Before the first planning session ended, the planning coordinator asked the
group to begin the work of articulating preferences (value premises). The belief
that this could be done prior to or concurrent with the time during which descriptive premises were being developed was a shock to some group members. Several
said things which indicated they found it difficult, if not impossible, to communicate what they preferred prior to the time they saw the findings of the community
study. Others seemed puzzled, and yet amazed, by the expectation that they do this.
The planning coordinator stressed the importance of this discourse activity. He
referred to local examples of planning groups that worked hard gathering data but
were unable to complete their planning task within appropriate time limits, because
they did not specify value premises and come to some consensus regarding values.
Resistance to this discourse activity vanished, but the apprehension associated with it lingered. All members of the planning group agreed to meet with one
of four sub-groups. Each sub-group was expected to develop and submit to the next
general planning session value premises associated with one of the following general
areas: needs of children, progressive attitudes of child care, Catholic beliefs
as they relate to residential care, and resources of Catholic Charities. They
were asked to develop these premises using the format "Other things being equal,
A is preferable to B'" (for example, maintaining children in their own homes is
preferable to removing them from their homes).
9
This condition-anti-condition format helps bring somewhat vague, all encompassing values into sharper clarity. Clarity of values and, to a certain extent,
their collective acceptance is necessary for a social planning group to logically
develop policy statements.
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The planning coordinator met with each sub-group and reintroduced the format

to begin recording value premises. The reactions in each sub-group were similar.
At first, members found it hard to contribute. This type of discourse was new to
them. General examples were given. It became obvious that members were reluctant
to specify value premises that would not be met with complete approval. The planning coordinator suggested that they specify value premises whether or not others
agreed in order to practice this discourse skill. 10 Before long, these sub-groups
became prolific in articulating value premises. As this occurred, more attention
was given to those value premises that were accepted with some degree of consensus.
Each sub-group met between the first and second and second and third group
planning session. As sub-groups reported to the group planning sessions itbecame
obvious to all that a philosophy of care was emerging. Many value premises from
one sub-groupwere similar to or complemented those of other sub-groups. Several
of these were distinctively different from the implied value premises that guided
previous planning efforts. The desire to make quality of services preferable to
quantity of services and to complement rather than duplicate other community services represented major belief shifts from the time when a wide range of Protestant,
Catholic, and nonsectarian residential services were duplicated in this area.
Ten examples of value premises that were accepted with a relatively high degree of consensus include the following. One, it is preferable for a young person to be an end in-and-of himself/herself rather than a means to some other end.
Two, serving b-oth sexes is preferable to serving either males or females exclusively.
Three, a wide range of domiciliary and auxiliary services that change as a child's
needs change is preferable to a predetermined cluster of services that change
little during the time a child is in residential care. Four, continuity of care
with professional personnel is preferable to lack of such continuity when changes
in domiciliary services (e.g., going from a group home to a foster home) takes
place. Five, a family-centered emphasis stressing normalization in small units is
preferable to an organizational efficiency emphasis stressing institutionalization
in large domiciliary units. Six, serving those from the immediate geographical
area is preferable to serving young people from great distances. Seven, serving
those in need of short-term, goal specific services is preferable to serving those
with long-term needs for residential care. Eight, it is preferable to make admission decisions on the basis of behavioral goals which are likely to be achieved
with services that can be made available rather than on the basis of general diagnostic labels a ycung person has been given. Nine, to the extent resources are
limited, it is preferable to stress personnel and program resources rather than resources associated with physical facilities. And ten, it is preferable for residential child care staff to be involved with, rather than isolated from, more comprehensive community planning activities. These premises are not mutually exclusive, and additional premises that were developed and accepted overlapped even more
10

1t is important to allow persons to practice a new skill free of the fear
they will be critized, since initial attempts to exercise a skill are frequently
accompanied by feelings of awkwardness. The qualifying phrase "other things being
equal" seemed to help free members to generate value premises.
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as a philosophy of care emerged.
Value premises that were generally accepted also helped the planning coordinator focus his fact-finding tasks more precisely. For example, the planning
group specified, "other things being equal, it is preferable to serve those young
people who do not have organized constituency groups advocating for them versus
those young people who are represented by such groups." The planning consultant
then spent more of his time collecting and verifying data about abused, neglected,
and delinquent young people who were not represented by adversary groups than he
did about blind, deaf, or mentally retarded young people who were so represented.
Focusing fact-finding efforts based upon the emerging value premises did not mean
other data were ignored. Rather, more precise data and its verification was sought
in areas that responded more directly to the emerging philosophy of care.
This planning group managed discourse well. Special attention was given to
gathering relevant data (developing descriptive premises), specifying value premises
that evolved into a philosophy of care, and making recommendations (prescriptive
conclusions) that were logically linked to the descriptive and value premises.
They worked effectively within realistic time limits.
Practice Implications and Suggestions for Further Exploration
Social work practice activities can be developed and analyzed like prescriptive conclusions in that they are logically linked to premises. These premises
are often referred to as the social work knowledge and value base. Too little has
been done to specify specific descriptive and value premises associated with specific practice behaviors. Failure to communicate premises upon which practice is
based hinders the development of social work. When premises for one's practice
are private or hidden, scrutiny by peers and further refinement of practice is
thwarted. Many social workers in educational roles are not adequately prepared
to specify and utilize descriptive and value premises for formulating practice
activities. Equally important, many skilled practitioners have not developed the
capacity to articulate specific practice behaviors and then to verbalize or record
descriptive and value premises that logically justify such behavior. By individually and collectively developing these discourse skills, social work and social
workers can become more effective.
Further study would be helpful to assess how well the discourse management
fomula presented earlier, could assist in a variety of social work activities.
What is the scope of its applicability? Is it equally useful in developing broad
social policy, policy within an organization, or intervention policy as it relates
to a family or person?
The tendency of social workers, like others in the helping professions, to
suppress the premises upon which their practice behaviors are based also has interesting implications upon which to base further explorations.
How often are
statements that were made with a purely descriptive intention in educational seminars or supervisory conferences interpreted as overt prescriptions? How often do
clients give a prescriptive interpretation to a worker's comments that were made
with only a descriptive intention? How often do social workers suppress value

-79-

premises in order to avoid controversy that would be forthcoming if their audience
knew the premises upon which their practice is based?
In Conclusion
Skills in discourse management are necessary in order for democratic policydevelopment groups to be productive. Ideal discourse management includes a range
of activities that facilitate the development and logical integration of descriptive and value premises with prescriptive conclusions. Discourse in each of these
three areas is vital to sound policy development.
A common shortcoming of policy-making groups is their failure to acknowledge
the importance of value premises. When these premises are avoided in policy-making
discourse, they frequently become conflicting underlying agendas that effectively
block progress. The resulting frustration may cause planning group members to
search for "more valid" data or to blame their difficulties upon "Personality
conflicts" within the planning group.
The Catholic Charities Residential Child Care Planning Committee effectively
developed a residential child-care policy. A unique attribute of this group was
the way discourse was managed. Special attention was given to developing and communicating knowledge and values from which a residential child care policy statement was deduced.
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ABSTRACT
Various issues in evaluative research are reviewed according to their
relevance for the evaluation of social work practice. Specific items discussed
are: plausible studies, what should be changed and why, the change agent, criteria
for positive assessment, traditional research designs, time-series designs,
organizational aspects of research, researchers vs clinicians, researcher's
distance from populations served, incentives for research, and the dissemination of information and application of relevant knowledge. Where relevant,
aspects of certain evaluative studies are discussed to illustrate the items
reviewed.
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Introduction
Few would argue that within the last decade the social work profession
has been criticized from both within and without the ranks for its apparent
inability to adequately meet client needs (Crompton, 1974; Feldstein, 1971;
Hurst, 1971; Marler, 1972; Panitch, 1974; Piven, 1969; Riley and Fellin, 1972;
Schwartz, 1973; Shonick, 1972; Specht, 1972; Turner, 1968; Wodarski, 1974;
Younghusband, 1973). In the majority of cases most people would agree that these
charges have produced positive results, such as the greater use of paraprofessionals, a greater awareness of the profession's role in sexist and racist
practices, a greater number of women and minority group members teaching in
schools of social work, greater use of technical aids such as videotapes in the
preparation of social workers for practitioner roles, greater incorporation of
new knowledge bases, such as socio-behavioral, systems theory, and so forth in
the curricula of schools of social work, development of new educational programs,
greater participation by students in planning their educational programs,
development of new services to meet emerging client needs, and so forth.
Another outcome stemming from these allegations has been the profession's recent
emphasis on research, i.e., to use evaluative research with the supposition that
the evaluation of services would provide a rational basis for the delivery of
services (Briar, 1968; Briar and Miller, 1971; Fanshel, 1966; Maas, 1966 and
1971; Mullen and Dumpson, 1972; Newman and Turen, 1974; Stuart, 1971).
For the purposes of this paper evaluative research is defined as the
systematic application of research methods to social work practice with the
purpose of specifying those events which cause change in clients. This is an
all-encompassing definition which includes interventions applied to individuals,
groups, communities, and/or organizations. Even though few would argue the
worthiness of this goal the functions that evaluative research could provide
social work practice need to be put into proper perspective. The global
assumption is that evaluative research will be the salvation of social work
practice if we only do more of it and do it well. It is the thesis of this
paper that certain ideas pertaining to evaluative research are dysfunctional
and go beyond the scope of what it can do for the profession and that a very
different perspective is needed before evaluative research can yield the profession a dividend worthy of the investment. For example, the question as to
whether or not casework is effective, which has occupied the time of many researchers and practitioners for the last decade, may not be determined through
evaluative research (Alexander and Siman, 1973; Briar, 1973; Fisher, 1973a, b;
1973;
Gyarfas and Nee, 1973; Hartman, 1971; Herstein, 1969; Marks, 1972; Middleman,
question
The
1967).
Moore, Hallowitz, Martorana and Geisman, 1973; Perlman,
is too general; that is,not formulated in a specific manner that meets the basic
whether
requisites of evaluative research and, thus, as inappropriate as asking
live.
or not the social work profession is relevant to the society in which we
for
rationale
a
provide
to
want
workers
social
that
It is understandable
service that has been questioned, thus the focus on applying the technology of

-82-

evaluative research to the evaluation of casework services. However, in
order for evaluative research to assess casework services and help provide them
on a more rational basis the global question of whether or not casework is
effective has to be restated in terms of is casework effective, utilizing X, Y
and Z techniques in X, Y and Z contexts with X, Y, Z therapists and X, Y, Z
clients. For example, evaluative research could yield the following proposition, that a middle aged, middle class depressive male, who has a good work
history, a satisfactory marriage, a college education and two children, is most
effectively treated through brief therapy, consisting of structure, ventilation,
clarification, and so forth provided by a middle aged male therapist, who has
had his M.S.W. for at least five years and whose practice orientation has
centered around the theoretical framework of brief therapy provided in a
community mental health center.
Thus, several crucial considerations must be dealt with before evaluative
research can be expected to reasonably aid the planning and decision making
functions of practitioners, agencies, and the institutions involved in the
delivery of social services. The purpose of this paper is to discuss these
major considerations and to offer a guideline for the formulation and conduct
of evaluative studies. We believe that if these items are given proper attention
the use of research technology can function as an important tool in both the
application and assessment of treatment intervention and the development of more
efficacious social services. Hence, this paper addresses itself to the following
issues: 1) Plausible studies are considered in terms of the types of questions
that can be posed and answered regarding the phenomena social workers deal with;
2) What should be changed and why? This discussion will center on variables that
influence the goals for measuring change that are chosen by evaluators; 3) The
change agent is discussed in terms of specifying the operations involved in
providing a service to clients in such a manner that enables evaluation;
4) Criteria for positive assessment are reviewed in terms of statistical and
other criteria that are used for the evaluation of studies; 5) Next, the
manuscript centers on traditional and time-series research designs in terms of
their limitations and strengths for evaluating social work practice; 6)
Organizational aspects of research are reviewed in terms of the impact of
specific bureaucratic variables and their impact on the research investigation;
7) Dysfunctional aspects of separating researchers and clinicians for purposes
of training, practice, and research are reviewed; 8) Researcher's distance from
populations served is discussed in terms of how this affects the research
process and accumulation of knowledge in social work; 9) Incentives for research
are reviewed in terms of the effects of reward structures provided by funding
agencies, universities, and social service agencies; and 10) The dissemination
of information and application of relevant knowledge is reviewed in terms of
variables that effect the incorporation of new knowledge into social work
practice. Where relevant the examples from the authors' research experiences
will be used to elaborate upon the issues.
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Plausible Studies
Well designed studies in social work practice should specify concretely
what the unit of change is, i.e., a client, a group, a community, or an
organization. Also specified in empirically grounded terms would be to what
this unit would be changed. For example, the goal of increasing a client's
social functioning would be defined in terms of measurable behavioral objectives.
Likewise, the investigator would also specify how this unit will be changed, i.e.
the composite interventive behaviors to be exhibited by a worker. At the same
time a study should specify in what context this interventive attempt will
occur and the organizational characteristics of the context, such as agency
size, number and variety of services provided, fluidity of the agency's internal structure, its immediate social environment, administrative style of
supervisors, and so forth. Moreover, the characteristics of the person who
will intervene should be clearly stated. For example, the unit of change may
be ten anti-social children between the ages of 11 and 12 who exhibit the
following behaviors; hitting each other, damaging physical property, running
away, climbing out of windows, making loud noises, using aggressive verbal
statements, throwing objects such as paper, candy, erasers, chairs, and so
forth in a recreational group at a commity center. The interventive approach
is the group worker's choice of using positive reinforcement to increase prosocial behavior and punishment and extinction to decrease anti-social behavior
and the use of other behavior modification techniques such as time-out, shaping,
group contingencies, and so forth as needed. The context is an open agency,
a community center that primarily offers recreational, leisure time, and
educational services for 16,000 enrolled members. Each year the professional
group work staff of the agency organizes approximately 200 clubs and classes
for children and youth ranging in age from 6-18 years. The change agent is a
young male between the ages of 18-24 who is in college, is highly motivated to
work with children, has good verbal ability, is well adjusted, and so forth.
A well designed study would measure client behavior and worker interventions throughout the duration of the study. This process would enable one
to get a better estimate of how the worker interventions affect the client's
behavior. A significant error in social work practice is to focus solely on
Very seldom
what is to be changed in the client and proceed only to measure it.
do we measure the interventions employed by a group worker providing services to
children in order to change the client, such as the amount of praise, directions,
positive attention, criticism, positive physical contacts, time-out, holding,
threats, negative attention, and so forth. The assumption is that the treatment
being applied, whether it be casework or group work, is a homogeneous coherent
system of operations exhibited by each worker and is not influenced by the agency
in which the treatment takes place, other factors such as client's sex, race,
social class, and so forth, and/or the worker's experience, training, sex, race,
social class, and so forth (Hollingshead and Redlich, 1958; Luborsky, Chandler,
Auerbach, Cohen and Bachrach, 1971). This deficiency in evaluative research
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hampers the researcher's ability to assess or control the quality of the
interventive attempt.
Through repeated measures of client and worker
behavior the researcher can monitor change daily, thus acquiring a more
accurate estimate of the effects of worker interventions upon client behavior.
What Should Be Changed and Why
It is essential that one understands that determination of what should
be changed involves a value judgment, or a series of them.
This is obviously
a complex and frequently difficult issue to deal with, but one that must be
considered if services are to be provided on a rational basis. One immediately
confronts the profession's code of ethics as a major determinant in what should
be changed, but a code of ethics can only serve as a guide. Frequently this
is resolved by a formal or informal contract with the client, but contracts
are a recent innovation in social work practice and probably represent the
exception rather than the rule. The answer to what should be changed is not
found in quantitative methods of research design technology but must be dealt
with in terms of a complex set of values and norms held or adhered to by both
the worker and the client. If this issue is not adequately dealt with the
probability runs high that the remainder of the research will either be fruitless or yield a good answer to an inappropriate or trivial question.
As we look at most theoretical frameworks in social work we find that
change is usually defined by the normative structure of the society, whether
the changes are the client, a group of clients, a comimmity, or an organization
such as a social agency. For example, role theory constructs are used to
explain why clients are not performing well in roles as defined by society, and
techniques are derived from role theory to modify the client's behavior in
order that he may assume his proper societal role. For instance, many young
people do not adhere to the traditional values of the society (Erlich, 1971;
Wheeler, 1971). Their behaviors are evaluated in terms of traditional values
and labeled as inadequate role performances and specific socialization mechanisms are posited to correct these performances. Although societal norms cannot
be flagrantly violated, the deficiency of this approach lies in the profession's
tendency to seldom question the roles formulated by society and, therefore,
accepting them as given.
As with role theory, many psychodynamic theories define what should be
changed in terms of very high order constructs created to explain human behavior.
Ego, defenses, motivation, traits, personality configuration, conscience,
character, etc. are more examples of terms linked together and formulated into
a system that purports to explain why some of us succeed and others fail in
the achievement of an endless array of goals and tasks. However, the very
notions of success and failure are heavily laden with valuative connotations and
the techniques derived from such theories are again very often based upon
implicit societal norms that are accepted as given and seldom questioned. When
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that regards divorce as bad he may be doing a grave disservice to both the
client, her children, the community, and the agency that hires him.
If one examines the goals of programs for the poor, delinquent, mentally
ill, retarded, and so forth it becomes evident that they are focused toward
the attainment of middle class values and are evaluated in terms of middle
class criteria, such as having a "good" job, being married, having a "good"
income, attainment of more education, and so forth, which are derived from the
Protestant ethic of hard work, self control, good moral character, and so forth.
The objective of this paper is to question the suitability of these goals in
evaluative research. The majority of research executed in social work and
related disciplines has defined the outcome criteria in such a way that the
research starts with the assumption that it is an individual who must be
changed and not his social system (Braginsky and Braginsky, 1973; Carroll, 1975;
Haleck, 1971; Mandell, 1974; Ryan, 1971; Szasz, 1961, 1970; Trecker, 1973).
What is needed are evaluative research studies which not only have well
grounded empirically defined criteria when the service being evaluated is
focused on the individual but studies which focus on well defined social
system variables which may need to be changed in order to achieve the objectives
of a program. For example, evaluative research may isolate behaviors that
are involved in perpetuation of institutional racism and then determine whether
interventions on the individual, system, and/or a combination of both are
necessary for effective change. Likewise, the rehabilitation of correctional
offenders may not only involve programs to change their behaviors but programs
which change society's attitudes, provide decent jobs and housing, and so forth.
Research which focuses on the reciprocal quality of individual and environmental variables would begin to capture the interdependent aspects of behavior
and may lead to the development of more adequate theories of human behavior.
Thus, it is the contention of the authors that the single most important
consideration in the planning and design of any evaluative research is the
development of a clear and unambiguous statement or decision concerning what
should be changed. If this issue is not adequately dealt with a number of
undesirable consequences such as the abuse of the client, ineffectual intervention efforts, misguided use of personnel and facilities, failure to acquire
needed information for planning, inappropriate change in theory and practice,
and so forth may result. Yet in many research investigations this issue is
it
often either wholly ignored or given only cursory attention. For example,
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it is decided that the client is deficient, requires internal change, and is
given psychotherapy instead of training in specific employment and social skills,
a job, and a set of opportunities that would come easily to many others. In short,
the worker in such cases has decided that what should be changed is the client
when a more appropriate option in many cases is to change the structure of job
opportunities.
The Change Agent
Once a practice problem has been defined and a decision made concerning
what should be changed the question arises as to what will bring about the
desired change. Reid and Shyne (1969) executed a worthy study of brief or
extended casework, and their findings suggest that brief casework is "better"
than extended casework. However, examination of brief casework, as they defined
it, shows it to be based on nine separate operations, and the question
remains as to what accounted for the observed changes? Hudson (1971) reports
an experiment with pre-school children and their parents which shows intensive
casework was effective in changing certain performance abilities, but intensive
casework was merely defined in terms of more frequent contacts and smaller
caseloads and not in terms of techniques that would differentiate intensive
from other forms of casework. Meyer, Borgatta, and Jones (1965) defined
treatment methods in an analogous manner with the additional stipulation that
intensive casework was also "professional" casework.
This approach is no longer adequate-indeed it never has been. The question
remains as to what specific operations accounted for the change in these and
other evaluative studies. Even though we know that certain globally defined
services were better than others we do not know the &xact nature or processes
responsible for it. One might claim that casework is casework-be it intensive
or regular, brief or extensive, professional or non-professional, etc. But
we know better than that. We are not concerned with the simple truism that
workers are different, quality of training differs, etc. We know, too, that
in some instances we would do well to take into account such differences.
One could argue that it really does not matter. However, in this age of
increasing costs in the delivery of social service it seems to be an ethical
obligation to find the most effective components of any seemingly efficacious
method of change (Wodarski and Buckholdt, 1975). Likewise, a profession committed
to helping people achieve more adequate levels of living has no right to
continue aspects of service that are not directly related to client change
(Feldman, 1970, 1971; Hayes and Varley, 1965; NASW, 1967). Thus, research
investigations should help us isolate those programs that will help the client
increase his level of functioning and answer such critical questions as: What
is adequate treatment? Where should it be provided? What qualities should
the change agent possess? How long should treatment be provided? What happens
if there is no change in the client?
(Wodarski, 1976).
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Thus, most of the independent variables (social work services provided
by workers) of concern in social work are far too globally conceptualized
to be of much relevance to our clients. In most evaluative studies services
are broadly defined as operations of specific departments in specified agencies,
casework offered by MSW's and so forth. One of the authors recently completed
a five year research investigation of three different types of group work
(behavior modification, traditional, and group centered) with anti-social
boys ages 8 to 18. If one type of group work used in the study, such as
behavior modification, were shown to be "better" than the others we still
would not have known what, within that method, was responsible for the change,
i.e., structuring group contingencies, use of material reinforcers, using
praise, punishment, extinction, time-out, shaping, and so forth (Wodarski,
Feldman, and Pedi, 1976).
One could argue that all this really is not pertinent and that it is
sufficient to show only differential results. However, this attitude is
problematic. First, evaluative research methods are used in this context in
a purely combative or political context (my dad's stronger than your dad,
continue or expand our program because we've shown that casework works)
rather than isolating the important components of the change process. A second
problem concerns replication. It is difficult to replicate an experiment if
we cannot precisely specify the nature and magnitude of the change agent--and
that no doubt is a principal reason for ambiguous outcomes which occur upon
replication of an experiment. A third reason, closely allied with the second,
is that if we cannot specify the precise nature and magnitude of the change
agent we contribute nothing to building a practice science--even though a
positive outcome may be achieved. In other words, if a researcher demonstrates
that a treatment intervention effort is successful but cannot point to the
elements of treatment known to be responsible for the positive outcome he is
in no way able to teach others how to improve their treatment skills on the
basis of his research findings.
Likewise all of the foregoing points to a major weakness frequently
observed in evaluative research, and that is a general failure to conduct
adequate definition and measurement of the independent variable or the change
agent. Many experimental social scientists make careful plans and heavy investments in defining and measuring one or more dependent variables and, by
comparison, ignore the independent variable altogether. This problem deserves
some elaboration.
For example, a worker conducts an experiment to test the hypothesis that
professional casework services will effectively reduce the number of illegitimate births among a group of adolescent girls in a vocational high school. In
order to test this hypothesis girls are randomly assigned to a control and
an experimental group because random assignment is one of the best known means
for holding all other extraneous effects constant. The worker may then proceed
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under the belief that it is not necessary to define or measure further the
proposed change agent-professional casework services--because all other
extraneous effects are held constant or averaged out. In this example we want
to point out that professional casework is not an appropriately specified change
agent or independent variable. Rather, it is merely a vehicle through which the
proper change agent will be administered. We would substitute for professional
casework the terms professional psychological treatment, psychiatric treatment,
ministerial counseling, behavioral modification, or medical treatment and the
same assertion would hold. Each of them are only treatment modalities and not
proper independent variables. Each of these treatment modalities makes available
to its practitioners a "bag of tricks", tools, techniques, ideas, behavior, etc.
that could be used as a change agent.
Actually, this example represents a case that cannot be adequately dealt
with yet by specifying the proper change agent or independent variable that
will reduce illegitimate births. We see that when we recognize that even
the dependent variable has not been adequately specified. Given the general
problem of reducing illegitimate births we must recognize that it too contains
several important features. Obviously, we cannot have illegitimate births
unless people are fornicating out of wedlock. Is the proper thing to be changed
the act of sexual intercourse or the out of wedlock status? In order to
reduce illegitimate births should the professional casework services be
directed to reducing sexual contact or should it aim at effecting a marriage
between the sexual partners. Either choice would likely imply a different
set of treatments-change agents. Another option would be to theorize
(diagnose) that the real source of the problem is the moral degeneracy of the
female partner (this would respect the dual standard in this country which
appears to be an accepted norm) and subject her to socialization training. This
of course would imply a still different change agent. Another theorist might
say that all the foregoing are incorrect, that what is needed is the simple
recognition that the sexual partners have the right to govern their own
bodily functions and the proper method of dealing with the problem of
illegitimate births is to take care of the "birth" part of the problem through
instruction in birth control techniques. A radical solution, so repugnant that
it must be rejected, would consist of a program of involuntary sterilization.
Abortion will also put an end to illegitimate births.
In short, the events which cause illegitimate births are the same as
those which cause legitimate births and there are two means of reducing
births; reduce or eliminate sexual activity and interrupt the normal birth
process. There are many ways of accomplishing either of these, but from an
evaluative research point of view it is important to recognize there is nothing
inherent in professional casework, qua casework, that will apparently stop
illegitimate births. This does not mean that casework is not a proper modality
for dealing with some aspects of this pro lem. The point that must be stressed
is that regardless of the professional treatment modality we -mstbe completely
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of the change
specific as to the change agent to be used. In this example, some
techniques,
control
birth
in
training
are:
considered
be
agents that could
abortion, psychotherapy to modify a deficient superego, a reinforcement schedule
designed to extinguish sexual impulses and/or behavior, separation or isolation of
the sexual partners, counseling aimed at effecting a marriage, sterilization,
etc.
Much of the foregoing discussion has really involved issues relating to
proper specification of the dependent variable and value Judgments concerning
what should be changed. Once these have been dealt with we are in a much
better position to select a change agent, but the choice is not thereby
guaranteed. Indeed, we now have reached the point at which research technology
can be of considerable use to professional social work practice. From a
purely blind experimental point of view we could willy nilly select any proposed
change agent and then test it to see if it produced the desired change. That
An obviously better procedure is to
would surely result in much wastage.
rely upon both available theory and prior knowledge to identify those change
agents which presumably offer some promise for effecting the desired change. Once
these have been identified research technology can then be used to test each of

them and compare the outcome in terms of which had any or the greater effect on
the dependent variable.
The crucial issue at this point is to decide, using theory and prior

knowledge, what change agents can reasonably be expected to bring about the
desired change. Using, for example, the problem of illegitimate births,
what is there about "casework" that we can reasonably expect to reduce birth?
Stated in these terms, the proper answer to such a question must be "We don't
On the other hand, if we have adopted the stance that sexual partners
know."

have the right to regulate their own bodily functions we might reasonably

claim on the basis of sound prior knowledge that training in contraception

will effect considerable reduction in the frequency of pregnancy. No doubt,
qualified caseworkers may be selected to provide this training and assist
couples or single individuals to get the medical help needed for examination,
treatment, prescription and medical supervision. No doubt, all caseworkers
are not qualified to give such training and they should be measured or tested
in one way or another to determine that they have the knowledge base necessary
for successful administration of the change agent--training in use of contraceptives.
An effective change agent cannot be specified in global, general terms.
It must be specific and directly related to the problem. However, the necessary
specificity of the change agent cannot be achieved unless and until one has
dealt explicitly with the valuative issue of what should be changed, and
on that basis has specified the proper dependent variable in measurable
terms. After all that is done one must be certain that the change agent has
been so defined and/or measured as to provide reasonable assurance that the
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intended treatment will be successfully administered. If we decide that
contraceptive training is the appropriate treatment we shall suffer the chance
of failure in treatment and an erroneous research conclusion if we fail to
determine that the workers themselves have an adequate knowledge base to
conduct the training.
Criteria for Positive Assessment: The Amount of Change
In the majority of evaluative research studies the traditional means of
judging the adequacy of social work treatment has involved comparing an experimental with a control or no treatment group. A treatment is considered
successful if the amount of change is statistically significant. Indeed, we
too claim this difference from the control or no treatment group to be a
necessary outcome before we can conclude that treatment has produced a "better"
or positive outcome. However, the criterion by itself is neither sufficient
nor adequate. Many clients can be statistically different after treatment on
a measure used to compare clients in control and experimental groups. However,
they judge the significant change as having a trivial impact on their lives that
was wholly unworthy of the money, time, and effort they and others invested.
Thus the important question is, does a statistical difference on the
measure employed really mean something to the client, i.e., how relevant,
important, meaningful, and so forth are the criteria for change for the client.
For example, many evaluative research endeavors have used self-inventories as
a basis for evaluating client change. Self inventories by themselves may be
an inadequate criterion. For instance, in a well designed program to change
the attitudes of welfare clients toward their work, their attitudes may
change but their work habits may remain the same. Likewise, children who
are anti-social may perceive significant amounts of change after being involved in treatment even though their behaviors remain relatively the same.
Additionally, using traditional statistical techniques for evaluation of change
does not enable one to assess which clients have statistically changed since
traditional designs are based on the evaluation of group data and do not
reflect individual change. Our objective in social work practice is not to
change group scores but rather the behavior of individuals. Here again, we
pose the question, what amount of change is necessary to be really relevant
to meeting client needs? In many instances a highly significant finding may
not lead to the improvement of the client's life (Qlutchik,1974).
Statistical significance is a very important criteria for it is used to
rub out the hypothesis that observed change could be attributed to chance.
However, it tells us virtually nothing about whether the observed change is
important. Moreover, one can nearly always insure statistically significant
outcomes merely by increasing sufficiently the size of one's sample. Thus, we
claim that statistical significance is not a proper criterion for assessing
a positive outcome in evaluative research. It is necessary but inadequate.
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One must achieve statistically significant results, but it is only after such
results have been obtained that one can properly ask, "Was the treatment
effective?" When a researcher demonstrates statistically significant results
he has effectively ruled out chance (within certain error limits) as one
hypothesis to account for the observed outcome, but he has by no means shown
the treatment was effective.
What then do we mean by "effective" in the context of evaluative research?
That is precisely the issue that we must decide in advance of conducting
the study or at least before the results are in. An experiment, for example,
might be conducted to determine whether supportive therapy, positive
reinforcement, punishment and deprivation, or intensive psychoanalysis is the
preferred modality for improving the performance of underachieving children
in a school system. How are we to judge positive outcome in these cases? As
we said before, it is not sufficient to show that a statistically significant
result was obtained. Suppose, for the sake of argument, that two of the
treatments were statistically significant when compared with a no treatment
control group. That finding, as we said earlier, merely shows that chance is
unlikely to account for the observed gains. But how large are the gains? One
of the significant treatments may have produced only a two percent gain while
the other produced a four percent gain in performance on relevant criterion
variables. In these terms one treatment can be seen as twice as "effective"
as the other. But how important is a four percent gain? Unfortunately, that
is the kind of question that simply cannot be answered by statistical and
scientific methods-it involves a value judgment (this does not mean that
value judgments cannot be treated scientifically; they can). The researchers,
those who sponsored the research, those who will use it, and the subjects
themselves may all have to participate in deciding how large a significant
(real) observed gain must be before a treatment can be regarded as effective.
Should we demand an overall gain of a specified number of score points, should
we demand that the mean score of the target group exceed a specified cutting
point, or should we require that every member of the target group obtain a
score that exceeds a specified cutting point? The major point here is that
a treatment or treatments in evaluative research must be judged as effective,
or not, in terms of a well defined and specific criterion or set of criteria
that should be set forth at the beginning rather than the end of the research.
This is not an easy task for we must determine how much of an effect must
be achieved in terms of a set of explicit values. Sometimes it is extremely
difficult to enunciate those values and sometimes we do not even want to
disclose the underlying real values that motivate an evaluative research study.
A solution to the myth of statistical significance is not to rely on this
criterion alone when evaluating the impact of a social treatment. The treatment effect should be interpreted in terms of how the client perceives the
change and various other criteria. Thus, use of multiple criteria for evaluation
of change may alleviate many of the dysfunctional aspects of the sole use of
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statistical significance. Multiple criteria evaluation allows for the measurement of behavior which is multi-dimensional. For example, in evaluating a
treatment program for anti-social children the following criteria could be
employed: various inventories designed to measure anti-social behavior completed
by the children, parents, group therapist, and significant other adults such
as teachers, ministers, and so forth. Additionally, the attainment of behavioral
observational data enables comparisons between perceived behavioral change and
actual behavior. Likewise, the subjective evaluation of the interventions by
clients, practitioners, and significant others through interviews should be
used to assess the practical importance of the interventive attempts. By employment of multiple criteria for evaluation the investigator increases the
probability that strong aspects of each assessment procedure are included. Thus,
by securing data from various sources a more accurate evaluation of the study
can take place.
Another issue concerning the assessment of positive outcome centers around
whose criterion will be utilized for evaluation of treatment effects. At the
end of treatment the client may be very dissatisfied with the outcome but the
worker may feel that considerable and important changes have been made.
How are
such potential conflicts to be managed or dealt with? More often than not
these conflicts arise when the experimenter's goals, or those of his sponsors,
are being served rather than the goals of the client. For example, legal
assistance for the poor may be judged as an ineffectual program by the clients
because the program disallows payment for a divorce in order that two people
living together can thereby establish themselves as a legally married couple.
Obviously the cost of the various treatments must also be weighed in
deciding which ones are effective. Rarely do we find that the treatment that
meets or exceeds the change criteria we establish is also the least expensive
in terms of dollar costs or duration. Neither is it a simple matter of claiming that we want to use that treatment which produces the largest gain at the
cheapest cost. Often times we face the problem of competing objectives--save
money and help the client. In many cases we can achieve one only at the expense
of the other. We might be able to help the client considerably but find that
the cost of doing so would bankrupt the agency. On the other hand, the agency
might survive indefinitely if treatment expenditures are not allowed to rise
above a specified level but the treatment that can be given at such costs
is ineffectual in terms of the established change criteria. We are implicitly
referring here to the minimax principle-minimize losses and maximize gains.
However, this is only a principle, and even if it is achievable it may not be
adequate. Thus, we may find that five different treatments produce statistically
significant results and that they vary in cost and duration. We may even find
that one of those treatments produces the largest gain at the lowest unit cost
over the shortest duration (a rare outcome), and still we might judge it as
ineffectual in terms of any or all of the a priori criteria we established for
the experiment.
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It is apparent from the above examples that selection of the criteria to be
used in assessing the outcomes of evaluative research cannot be isolated
from the issues previously discussed; what should be changed, what is the
properly defined and measured dependent variable(s), and what is the properly
defined and measured change agent? However, we have now come to recognize that
the criteria against which an evaluative study are to be assessed are more
often than not multiple in nature and require value judgments that rarely, if
If we fail to deal with
ever, can be dealt with by using the tools of science.
the practice values concerning what should be changed and/or the values undergirding the criteria for determining which, if any, treatments are effective,
it is unlikely that research technology will be of any significant benefit
in developing a practice science.
Traditional Research Designs
For many years schools of social work have taught their students the
"value" of research; that is to develop a practice science, to assess interventions and treatment, and to understand causal influences and non-causal
relationships among important variables relating to individual behavior and
the actions of groups, organizations, communities, and larger social systems.
One emphasis of such teaching has been (stressed in various degrees from timeto-time and place-to-place) the traditional experimental designs that grew
largely out of the field of agronomy and was influenced significantly by the
monumental contributions of Sir Ronald Fisher. Such designs have been elaborated by many scholars from psychology, education, and biology. No doubt, this
approach to studying design in evaluative research has been and will continue
However, there are certain comto be an extraordinarily important tool.
plexities in evaluative research that such designs cannot adequately cope with,
and it is our conviction that social work research scholars are presently so
committed to such strategems that significant progress in the use of research
technology is likely to be impeded unless the wedlock between social work
research and Fisherian design is critically examined and modified.
It is often decided or advocated that large scale designs, such as traditional
experimental designs where subjects are placed in a pool and then randomly
assigned to either experimental or control groups, are necessary in evaluative
They are not always necessary, and we know very well that in some
research.
cases they will yield incorrect, costly and extremely misleading findings.
The result can easily be one of continuing a treatment or intervention that
has no effect or discarding one that is quite effective on the basis of the
data from one large evaluative study if no replications of the study are
One problem stems from the nature and use of controls and control
executed.
The sole purpose of controls and control
groups in traditional designs.
groups is to provide us with a basis for developing formal comparisons, and
without some formal comparison we do not and cannot have science (Kerlinger,
1973). On the other hand, it is often very difficult to create or obtain adequate
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controls for evaluative research. Usually we want to control for everything
except the experimental treatment.
As we examine much of the evaluative
research in social work (Fisher, 1973; Maas, 1966, 1971; Mullen and Dumpson,
1972) we must ask what the control groups controlled for. In far too many
cases the control group is labeled as such without specifying or clarifying
what is being controlled and how. In many cases the most important source of
variation that should be controlled is ignored because an inappropriate
or inadequate experimental procedure was used.
When using group data and group
research procedures control groups serve their purpose best when they provide
clients as similar to the experimental subjects as possible and when they
experience the same conditions as the experimental groups (except, of course,
for the experimental condition (Wodarski and Buckholdt, 1975).
Adequate
controls are essential since a great deal of clinical research indicates that
nearly all persons tend to show improvement through time regardless of whether
they are exposed to social treatment (Bergin, 1971; Eysenck, 1965, and 1966).
Thus, control groups should be composed in a manner that enables them to provide
a baseline against which problematic behaviors can be evaluated during and
following treatment or intervention.
One of the best known and most effective devices for insuring that,
on the average,
the subjects in control and experimental groups will be
alike in all respects except the experimental condition is to randomly select
a group of subjects from a well defined population and then randomly assign
them individually to the control and experimental groups. In spite of the
tremendous power of random selection and assignment for creating highly similar
groups these procedures do not adequately safe-guard against two very important
design problems; controlling what happens to the subjects after they are
assigned to the control and experimental groups, and accounting for the pattern
of response to treatment i.e., how the social work services affect the behaviors
chosen for change over the course of treatment.
Ideally, when we conduct an evaluative experiment we try to insure that
the control or comparison groups are identical to the experimental groups except
that the latter are exposed to some treatment that the former are denied. If
these conditions are met we can reasonably conclude that observed differences
between the groups are due to or caused by the specific treatment that was
administered. Unfortunately, it is often difficult to insure that control and
experimental groups experience identical conditions except for the experimental
treatment. When observed outcomes are in the predicted direction (say, the
experimental group did better on a task, as predicted, than did the control
group) there is a good likelihood that the experimental treatment was responsible. On the other hand, there is always the possibility that some other
unknown influence was operating on either the experimental or control group that
was responsible for the change rather than the experimental treatment.
Of
course, the same possibility exists to account for failures in prediction
concerning both the direction and the magnitude of the outcome. The increased possibility of extraneous influences occurring when treatment is
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administered over a long period of time is a major characteristic of evaluative
studies carried out to assess social work practice. Frequently, it is extremely
difficult and in many cases impossible for the researcher to monitor and assess
rival hypotheses when the experimental treatment is defined qualitatively
rather than quantitatively thus hampering the measurement of the quality of
social work services provided through time. One very important means of
partially monitoring such disturbing influences is through simultaneously
studying concomitant variation of several potentially biasing influences or
variables. The most typical means of attempting to control disturbing influences
is to hold them constant, e.g., making certain that experimental and control
groups are exposed to the same light intensity, background noise, expectations
of change, diet, etc. Nonetheless, such strategies do not eliminate or
prevent the occurrence of accidental or surreptitious influences upon treatment
and control groups.
Another means of controlling, assessing, and eliminating disturbing
influences that may operate after treatment begins is to simultaneously track
both dependent and independent variables over time. The effects of worker
interventions (independent variables) on client behaviors (dependent variables),
for example, are monitored through graphing the concomitant variation in worker
and client behavior over time (Gottman and Leiblum, 1974). The time series
experiment wherein simultaneous measurement is used is a classic in the
physical sciences and is being increasingly used in the social and behavioral
sciences. Its merits are enormous but it does not eliminate entirely the
potential for extraneous variables to produce (or depress) an effect that
otherwise would be attributed to the experimental variable(s) being examined.
The time-series experiment does provide, however, a number of ways for
testing rival hypotheses that are difficult or impossible to deal with in
traditional before-after designs. The traditional before-after design more
often than not is based on a cross-sectional behavioral sample whereas the
time-series experiment includes much of the power of a longitudinal study.
An additional advantage of the time-series design is found in its ability
to reflect the pattern of individual and group responses to treatment.
This is rarely possible with the traditional Fisherian design. Gottman (1973)
points out that the latter designs were developed largely from the field of
agriculture when a typical problem was to examine the magnitude of a crop
yield at a single point in time--harvest--or a function of many determining
influences, e.g., rainfall, fertilizer, cultivation, soil composition, etc.
Human subjects, individually or in social systems, rarely if ever, are assessed,
evaluated or studied at points analogous to a harvest time. In those cases
where such a point can be defined (marriage, graduation, death, promotion,
etc.) interest in the subject's attributes are generally transitory and passing
because of the dynamic character of human behavioral systems. Real interest
focuses more often on the pattern of response to a pattern of treatment. The
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time-series experiment enables us to study such patterns of treatment and
response and to assess the impact of one on the other whereas this is difficult
or impossible with the before-after or pre-post design.
Thus far the time-series experiment has found its highest culmination in
the behavioral sciences in the learning laboratory of experimental psychology
and the application of learning theory as expressed in behavior modification
therapy. Its potential for use in the policy sciences is enormous as seen by
its use in economics. An excellent example and discussion of its use in
policy administration and evaluation is presented by Campbell (1967).
Through the use of repeated measures of independent and dependent
variables time-series designs enable the researcher to monitor changes daily
if necessary. Since these designs permit repeated measures of independent
and dependent variables they provide a more accurate estimate of the magnitude
and form of experimental effects than do the pre-and post-test designs of
traditional experimental procedures. These designs, wherein the subject serves
as his own control, are inexpensive in terms of money and energy required
to implement them and administrative execution is easy. One significant asset
is that they provide the necessary data to analyze which person's behavior has
changed in comparison to group designs where such changes are difficult to assess.
Time-series designs
Because a great deal can be, and has been gained from use of time-series
designs we describe several of them very briefly. The classical design in
behavior modification is the A, B, A, B design which consists of four basic phases.
It is interesting that social work's emphasis has been on the use of traditional
experimental designs in the evaluation of services which involve grouping
clients into experimental and control groups. This research philosophy is
diametrically opposed to a basic practice principle that every individual
is unique and needs to be considered in his own gestalt. The single case
study, which has been championed in recent behavior modification research
may alleviate many of the issues discussed if incorporated into research on
social work services. In this approach the client serves as his own control
and a client's change is evaluated against data provided by the client
during a baseline period which precedes the application of treatment. This type
of methodology also alleviates the moral and legal aspects of placing a client in
a control group. It is too early to predict the effects of various legal
decisions on the use of traditional control groups in evaluative research. The
use of these may be challenged in the future on two legal points:
(1) denial
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2
of the right to treatment and (2) denial of equal protection.
The data presented
in Figure 1 provide an example of the typical ABAB design used to evaluate group
work service provided to ten 5-and 6-year-old anti-social children. In this
figure percentage frequencies of pro-social, non-social, and anti-social behavior
Insert Figure 1
are graphed for a group of ten children who met for two-hour sessions over a
period of fourteen weeks at a community center. This design consists of four
basic phases. In the first phase the children are exposed to a baseline period.
During this period the group workers do not rationally plan interventions that
are likely to influence the pro-social, non-social, and anti-social behavior
within the group. This is analogous to a traditional diagnostic technique
postulated by Sally Churchill (1965) wherein the group worker refrains from
intervention so that he can more accurately determine the treatment needs of
the group. After the children's observed incidences of anti-social behavior have
stabilized treatment is begun (phase two). Members' behaviors are monitored
until they once again stabilize, whereupon a baseline condition is reintroduced
(phase three or the reversal period). The procedure enables the therapist and
others evaluating the treatment program to determine whether the treatment itself

2
For a detailed discussion of these issues see Birnbaum, M. The rights to
treatment, 46 American Bar Association Journal, 449 (1960); Harris, R.W., Note:
Implementing the right to treatment for involuntarily confined mental patients:
Wyatt V. Stickney, 3 New Mexico Law Review 338 (1973). Note: A right to treatment for juveniles?, 1973 Washington University Law Quarterly 157 (1976).
Practicing Law Institute, the Mental Health Law Project, legal rights of the
mentally handicapped, Vols. I and II, Practicing Law Institute, New York, 1974,
Rastatter, Patrick C., Note: The rights of the mentally ill during incarceration.
The Developing Law, 25 University of Florida Law Review 494 (1973); Wodarski,
J.S. Recent Supreme Court Legal Decisions: Implications for Social Work Practice.
Paper presented at 103th Annual Forum National Conference on Social Welfare,
Washington, D.C., June 1976.
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accounted for the various changes in behavior. Imnediately after it becomes
evident that the treatment has been effective in reducing anti-social behavior
the treatment procedures are applied once again.
In some situations the A,B,A,B, design may not be feasible due to the
types of behaviors being modified and/or for various ethical reasons. The
primary reason for utilizing an alternate design is that in the A,B,A,B
design the modified behavior usually will not reverse itself and, in many instances, reversals would be too damaging to the client or significant others
in his life. For example, when fighting is brought under control in a home it
would not be feasible to do a reversal on this behavior since in the past physical
harm has been inflicted on others. A design that may be utilized in lieu of
the A,B,A,B design is the multiple baseline design wherein a series of behaviors
for modification are operationalized. Predictions are made on how the various
techniques will affect different behaviors. Each behavior is then modified
according to a time schedule. Usually one or two behaviors are modified at a
time. For example, the worker might want to decrease such behaviors as yelling,
fighting, throwing objects, straying from the group; and increase pro-social
behaviors, such as task participation, appropriate verbal comments, and so forth.
The worker in this instance might choose first to ignore the yelling and use
positive reinforcement to increase appropriate verbal comments. Once the
yelling decreases and the appropriate verbal comments increase he would
sequentially modify the second, third, and fourth behaviors. In Table 1 an
outline is provided on how such a process operates. The technique being employed

Insert Table 1 about here
becomes more efficacious every time the behaviors change in the direction predicted for each child. This replication of results increases the practitioner's
confidence in his techniques and is necessary in evaluative research since the
conclusions gained from any one study or interventive attempt are always
considered tentative.
Another design which can be used in the A,B design. In actuality it is
the first half of the A,B,A,B design. It involves securing a baseline and
introducing treatment after the behavior to be altered is stabilized. This is a
minimum prerequisite for evaluating the effectiveness of interventive attempts.
In summary, all of these designs can be easily implemented in social work;
that is, they are economical in terms of money, energy required to implement
them, administrative execution, and so forth. Above all, they provide data which
will enable a worker to determine if his interventions have had an effect on
client behaviors. It is not practicable to indicate what design should be used
for this depends on the context of the social work practice situation in
terms of behaviors to be modified, time considerations, administrative concerns,
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and so forth.

3

The Organizational Aspects of Research
Evaluative research is based on the assumption that it takes place in a
static agency, i.e., an agency that does not change. Even if evaluative research
in social work meets all of the requirements of a well designed study one faces
the problem of executing the study in social work environments characterized
as being fluid or turbulent and having changeover staff, client drop-out,
strikes, and so forth. These organizational characteristics and others, such
as different administrative styles, level of worker training, number of years of
experience, and so forth definitely affect evaluative research. Procedures must
be developed to evaluate the confounding effect of the organizational aspects
of the agency wherein the research took place. A minimal requisite of any
evaluative research study is the adequate specification of the characteristics
of the organization in which the study was conducted in order to permit
consumers of the research to determine the applicability of findings to their
particular organization (Feldman and Wodarski, 1974; Wodarski and Feldman, 1974).
Researchers vs Clinicians
The division of research and practice has proven detrimental to evaluative
research in that one cannot effectively operate without feedback from the other.
Such detachment of those professionals engaged only in research and those engaged
only in clinical practice must be eliminated if evaluative research is to serve
the profession simply because isolation of the two precludes the possibility for
the exchange of necessary information for evaluative research to address itself
However, this structural problem in social work
to relevant clinical problems.
appears to be one which is not easily overcome. For instance, in the education
of social workers research and practice instruction is seldom intermixed. This
dysfunctional aspect of professional training would be alleviated by integrating
aspects of research that are relevant to clinical practice at all levels of

3
For a detailed description of the various designs that might be used to
evaluate social work practice interventions see Gottman, J.M., "N-of-One
and N-of-Two research in psychotherapy," Psychological Bulletin 80, (1973),
pp. 93-105; Browning, R.M., and Stover, D.P., Behavior modification in child
treatment, Chicago: Aldine-Atherton, 1971, pp. 75-110; Barlow, D.H., and Herse, M.
"Single case experimental designs: uses in applied clinical research,"
Archives of General Psychiatry, 29, (1973), pp. 319-325.
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social work education. In fact, if the profession is to improve services
offered to clients through use of evaluative research the future may see the
development of a research practitioner who will be able to operationalize
social work practice goals and assess, through collected data, whether or not
such goals have been obtained (Broskowski and Schulberg, 1975; Perloff, Perloff,
and Sussna, 1976; Sechrest, 1975; Wodarski and Feldman, 1973).
The Researcher's Distance from Clients
The distance of the investigators from the population to be served must be
kept minimal if research is to prove relevant to client needs. This can be
accomplished by (1) placing clients on the review boards of granting agencies,
(2) hiring clients to conduct various aspects of the research, or (3) having
the investigator spend time with the clients in their actual physical surroundings.
Presently, large sums of money are being spent on research to improve the
criminal justice system. However, unless researchers gain relevant inputs concerning needs of clients of this system their research endeavors may prove
non-productive. Surely one cannot expect relevant studies to be designed in the
ivory towers of university settings without the proper field work (Argyris, 1975;
Elmo, 1975; Gadlin and Grant, 1975; Bard, 1975; Nietzel and Moss, 1972;
Smith, 1973).
Incentives for Research
The means by which various federal agencies presently provide grants leads
to dysfunctional social work research. For example, many agencies and
universities are interested in conducting evaluative research. Unfortunately,
however, their purpose oftentimes is not to evaluate service but to secure
overhead which helps in these troubled times. Moreover, many researchers
are motivated to secure funds to increase professional stature through publications and financial position and are not genuinely interested in developing
services to meet client needs. These dysfunctional aspects of evaluative
research would be minimized if the granting agency monitoring the research more
closely scrutinized project goals and followed up on attainment, or lack
thereof, of those goals. Likewise, universities should change their incentive
structure for promotion. Rather than providing the incentives for undertaking
those projects which will make relevant contributions to meeting client needs,
but are costly in terms of time, energy, money, and so forth, the present
incentive structure reinforces researchers for executing projects that will bring
them publications most expeditiously, thus benefitting the university and the

-101-

researcher in terms of career goals (Ben-David and Sullivan, 1975; Coelh ,
Rubinstein, Bauer, Snow and Hilgard, 1971; Hall, 1972; Patterson, 1972).
The Dissemination of Information and Application of Relevant Knowledge
Even if we address ourselves to all issues discussed in this paper,
evaluative research will face a problem in the dissemination of information as
it begins to isolate the crucial variables in social work practice. This
problem is intensified when those who practice social work do not spend adequate
time reading journals to obtain the necessary information to apply new knowledge
(Rosenblatt, 1968; Weed and Greenwald, 1973). Likewise, if practitioners are
to participate in evaluative research, which is a necessary condition in
developing the treatment technology needed for the field schools of social
work must begin to teach the requisite skills for this process such as the
ability to formulate questions, decide on various data options needed to
answer the questions, and so forth. Furthermore, skills must be developed
to compose requisite questions for the development of a practice science, to
make rational decisions on the basis of data and not on the vague criteria
presently employed, and so forth.
Another problem will be in the implementation of various efficacious
technologies as they are developed. A primary function of evaluative research
in social work should be to provide a rational method for choosing change
strategies to meet client needs. In an area where tradition, authority, and
"common-sense" practice have ruled for years, a data-based set of alternatives
should facilitate the delivery of more effective services. It would be a
mistake, however, to assume that the availability of good evaluative research
information will automatically lead to improved services. Histories of
knowledge utilization in other human services fields show clearly that the
change process is much more complicated than is implied by a simple linear
model leading from knowledge production to knowledge utilization. In fact, in
most cases, the effective dissemination and use of new knowledge is as problematic as its production.

4
This process is especially characteristic of the discipline of social
psychology (Jung, 1969 and 1971; Kelman, 1967; Ring, 1967; Schultz, 1969)
which may be described as a psychology of college sophomores (Jung, 1971). This
population is a captive one and thus can lead to large subject pools which are
needed to conduct expeditious studies. Additionally, the costs and energy involved in carrying out such studies are minimal as is its relevance except for
its use as a test of preliminary theuretical hypotheses.
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For purposes of analyses, the problem of knowledge utilization can be
seen as an adoption problem, that is, how to train social work students and
practitioners to search for and evaluate research data when choosing intervention
alternatives. In some cases, the practitioner may be capable of conducting his
own evaluation, but in most cases, we suspect he must rely on information and
conclusions reported by more qualified professional researchers and/or evaluators.
Certainly, the social worker should be trained to personally monitor the
effects of his intervention and to gather feedback on the direction and
magnitude of change, but he will rarely possess the resources and skills of a
professional evaluator which are required to perform a sumnative evaluation
of the reliable outcomes of a program or a change strategy.
There are data to indicate that even after practitioners are exposed to
new techniques and indicate that they are employing aspects of the newer treatment, it is discovered through evaluations that they are practicing in the same
manner as in the past and have merely labelled it differently. Thus, to assure
that professionals will keep abreast of current treatment developments and,
moreover, will implement them, the incentive structure of social work practice
must be changed. In order for practitioners to exhibit these behaviors they will
have to be rewarded for them.
The problem of the adoption of change strategies which have been scientifically
verified then becomes one of effective comunication between the practitioner
and the evaluator (Bernstein and Freeman, 1975; McNaul, 1972). We need much more
information about the informational mechanisms used by social workers before we
can make much progress here. While researchers cosmunicate via professional
journals and meetings, it is not likely that practitioners rely heavily on
these mechanisms. In order to reach the practitioner, advocaies of evaluative
research need to include knowledge of the informational mechanisms and informal
networks of the practitioner in their studies and then make use of them to
disseminate knowledge. For example, the role of the change agent in education
usually resides in the superintendent of schools or in other administrative
positions. The research-evaluation work on innovative procedures and products
usually is done in a university or a research and development setting and
reported in journal articles or technical reports which are read by only a small
minority of the school administrators. The administrator typically relies on
reports from colleges and on his own professional organizations and publications
for his information on new procedures and products. Researchers and evaluators
in education are beginning to realize that they must be able to supply their
information to the channels used by the administrators if they want their
stories to be told. The same procedure will likely also hold for the dissemination of evaluative research in social work.
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Summary
The intent of this paper has not been to play the game of who can best
criticize social work practice nor to suggest that evaluative research will not
help provide social work services on a more rational basis. Nor has the
purpose been to degrade researchers and practitioners in the area. Instead,
the goal has been to encourage a more extensive and better conceptualization
of possibilities and limits of the utilization of evaluative research to
improve practice endeavors.
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A STUDY IN SELF-DEFEAT: THE PUBLIC HEALTH
VENEREAL DISEASE CLINIC*
Joseph F. Sheley
Tulane University

ABSTRACT
This paper relates the results of three months of participant observation and interviews in a public venereal disease clinic.
The research
was directed toward assessment of the relationship of clinic efficiency (a
smoothly operating bureaucratic clinic) and clinic effectiveness (a major
reduction of illness within a community).
The venereal disease clinic is
described as an efficient and well planned health unit with three major
objectives:
a) checking the increase of V.D. through preventive medicine;
b) detection and treatment of V.D. within the community; and c) provision
of health services to lower S.E.S. segments of the population. Research
results indicate that these (effectiveness) goals are systematically defeated through pursuit of bureaucratic (efficiency) objectives alien to
the patient population, and, secondarily, through the more common problem
of value conflict between staff and patients. The report concludes with
evidence which indicates the extent of the damage done to effectiveness
goals and suggests that effective health delivery systems may best be attained apart from present concepts and mechanisms of public health programs
and philosophies.

Sociologists are increasingly becoming involved in the evaluation of
health programs and services. Related to this involvement is the realization by the sociologist, and occasionally by the public health agency,
that effectiveness and efficiency are not synonymous, particularly regarding the potential contribution of health services to the community. An
efficient, smoothly operating clinic, even if optimallv located, cannot
guarantee an effective public health program when effectiveness is defined
as a major reduction of illness within a community.
To be effective, public health programs must not only address their
resources to the needs of a community, but to its values and customs as
well. It is a sociological fact that varying cultures and classes differ

*The author gratefully acknowledges his indebtedness to Louis Corsino,
Eugene Piedmont, and Roslyn Strokoff for helpful comments on earlier drafts
of this paper.
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in definition of illness, incidence rates, and treatment rates (Bullough,
1972; Koos, 1954; Wilson, 1970:71-84). Lower socio-economic groups are
more prone than higher socio-economic groups to contract most acute or infectious diseases, and possibly many chronic diseases as well (Ellis, 1958).
Economic differences, though crucial, fail to entirely explain these discrepancies. Class and cultural differences in behavioral and attitudinal
characteristics must also be considered.
Historically, the concept of public health has been associated with the
treatment and prevention of epidemics. Emphasis has traditionally been
placed upon "community" health, primarily as it relates to the health of
the higher economic classes. Simmons notes that illnesses such as tuberculosis (and, by implication, venereal disease), which may have infected
lower class communities for decades, receive public attention only when they
begin to intrude into the middle classes (1957:7). However, as Medicare,
European health systems, and other excursions into socialized medicine have
drawn attention, public health programs have increasingly become welfareoriented. Public health agencies have focused attention on the provision of
medical services to the lower economic segments of the population, reflecting
at once the differential distribution of rewards in this society and the related differential distribution of illnesses and treatment.
Public health programs generally set the following interrelated goals for
themselves: a) the prevention of disease in the community; b) the detection
and treatment of disease in the community; and c) the provision of medical
services to lower economic segments of the community. This paper is concerned
with the accomplishment of these goals. Specifically, it examines the problem
of efficiency as it is related to effectiveness. This is done through the
study of a public health venereal disease clinic.
Methods
The following analysis is based on three months of daily participant observation and interviews, of both staff and patients, in a venereal disease
clinic. Entrance into the clinic process was gained under the auspices of
a larger community venereal disease study. The community project resulted
in both "insider" and "outsider" status within the clinic. The former status
was achieved fairly easily through constant involvement in most phases of
clinic work. The rewards accompanying this status center around the trustrelationships arising from sustained interaction with staff members. Some
objectivity is necessarily sacrificed in building these relationships, but
aloofness prevents the tapping of attitudes behind the professional masks
of the staff. Piliavin and Briar state the case well in discussing their
study of police officers in a juvenile division:
While these data do not lend themselves to quantitative assessments
of reliability and validity, the candor shown by the officers in
their interviews with the investigators and their use of officially
frowned-upon practices while under observation provide some assurance
that [this study] accurately reflects the typical operations and attitudes of law-enforcement personnel studied (1964:207).
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Underlying attitudes were tapped in this research when staff members dropped
their professional masks and displayed quite unprofessional behavior and
ideas in the company of the researcher.
Complete "insider" status was never won, however.
Speaking "off the record" is one concession the public employee and bureaucrat will accord the
investigator, yet baring the record itself is risking too much. A lesson
learned quickly by students of public social agencies is that administrators
define agency (and job) security as dependent upon tight control of agency
records. Access to files, for this investigator, was limited to their use
in the community study. Prolonged and systematic analysis of records was
preveneed. Yet, any and all clinic files could be surveyed briefly and this
provided valuable insight into bureaucratic typification processes (see Cicourel, 1968), patient background data, and other points of interest discussed throughout this paper. In more than a few instances, cases were discovered which contradicted the clinic's official administrative policies.
The price exacted in retaining "outsider" status becomes apparent in the
results described below. Absent are hard, quantifiable data capable of supporting the more qualitative results achieved through participation in the
clinic process. This does not represent a lack of rigor, hower. Indeed,
the mode of analysis employed in this study strove to emulate Becker's (1957)
rigorous formulation of methods of inference and proof in participant observation.
The clinic studied, unidentified here, may be considered typical of most
venereal disease clinics, perhaps even of higher quality. Presented below
is a description of some of the problems which plague public health clinics
in general but which may not be perceived by administrators and personnel.
Failure to perceive these problems, in all probability, results in the
clinic's ultimate failure to attain its primary goals.
The V.D. Clinic:

Goals, Staff, Clientele, and Out-Patient Treatment

The public health venereal disease clinic studied is located within a
larger, general public health clinic serving a metropolitan population of
over 800,000. In accord with the public health goals noted above, the V.D.
clinic has set for itself the following objectives: a) checking the rapid
increase and spread of venereal disease through preventive medicine, especially in the form of increased community education and awareness of the V.D.
problem; b) detecting and treating venereal disease within the community; and
c) providing adequate treatment, detection, and prevention of V.D. for the
welfare segment of the population, i.e., those unable to afford private medical services. Secondarily, the V.D. clinic must meet certain state and countyimposed bureaucratic standards. These include the accurate reporting of all
cases of venereal disease detected by the clinic.
An administrative physician supervises all clinic work, yet is generally
absent from actual clinic processes. One physician, a retired, rural practioner, generally performs all diagnoses and treatments. His workload is
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sporactically alleviated by the occasional, part-time employment of young,
newly-graduated physicians. The nursing staff consists of one public health
nurse, three registered nurses, and two female clinic assistants.
The lay staff is headed by the chief venereal disease investigator whose
primary task is to interview patients with venereal disease and to locate
their sexual contacts for examinations. A second V.D. investigator is also
employed. When the daily workload is overly heavy, the nurses often conduct
the clinic interviews along with the investigators. The secretarial "upfront" staff consists of three, middle-aged women who compile records, act
as receptionists, and handle phone appointments and inquiries.
a) lower class black and MexicanPatients are primarily of two types:
1
The
American youths; and b) lower-middle and middle class white youths.
latter comprise the major portion of the patient population and are often
characterized by staff members as "fringe-freaks," "the hippie element,"
and "dropouts." More accurately, the majority of the white patients may be
described as "anti-establishment" in values and demeanor. Patient population
twenty, with few
is predominantly male. Average patient age is approximatelv
2
patients younger than seventeen or older than twenty-five.
The clinic sees approximately thirty new patients per day. (Over 2,000
new patients were seen in the three-month study period.) The clinic process
which handles these patients may best be described through a summary of the
steps through which a patient proceeds during a clinic visit.
Step I. The patient enters the clinic and approaches the receptionist's
desk. He is asked the general nature of his problem, is assigned an identification number and a file, and is told to wait in an outer waiting room
until called.
Step II. The patient is called by name from the outer waiting room and is
brought into the V.D. investigator's office. Here he is interviewed concerning his name, age, address, and phone number. He is asked to provide the name
of a person, preferably a relative, to be called in case of an emergency. Finally, he is questioned concerning his symptoms, any previous venereal disease
3
The patient is then sent
infections, number of sexual contacts, and drug use.

'Class status was estimated from patient's residence, education, occupation, and father's occupation, to the extent that these items were available
in clinic files and through interviews.
2

National statistics (see 1965-70 figures of U.S. Public Health Service,
Publication No. 341) indicate that this age group is highest in V.D. incidence.
Blacks, for various reasons, are also overly represented in this country's current V.D. "epidemic."
3Drug use is questioned in an effort to determine if patients are treating themselves or if they are allergic to clinic prescriptions. However, any
reported drug use (including heroin, marijuana, and L.S.D.) is also recorded
in the patient's file.
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into a smaller, inner waiting room until he is called to see the clinic
physician.
Step III. The patient is brought into the examining room where his symptoms are checked and cultures taken. The physician then makes a preliminary
diagnosis and prescribes treatment. The patient is told to call the clinic
in three days for the official diagnosis (a delay necessitated by the time
involved in processing the cultures). If the preliminary diagnosis is negative (no V.D.), the patient is told he may leave the clinic. If positive
(V.D.), he is returned to the small waiting room.
Step IV. All male gonorrhea patients and all syphilis patients preliminarily diagnosed positive are immediately reinterviewed by the V.D. investigator concerning the names and addresses of aexual partners so that they can
be brought to the clinic for examination. 4 After this step, the patient leaves
the clinic. All patients preliminarily diagnosed negative but whose cultures
show them to be positively infected are called back into the clinic for reexamination and prescribed treatment. All male patients called back in this
manner are also reinterviewed by the V.D. investigator concerning sexual partners.
Step V. All patients officially diagnosed positive are asked to return in
two weeks for re-examination. If he is again diagnosed as positive or if his
culture again indicates positive infection, the patient is again taken through
the clinic process.
The patient's initial visit to the clinic will consume approximately thirty
minutes on a "low traffic" day (few patients in the clinic) and an hour or
more on a "high traffic" day (many patients in the clinic). Actual physicianpatient interaction requires about ten minutes. Records, including both investigator's and physician's reports, are compiled for each patient entering
the clinic. The names of all patients diagnosed as positive are reported to
the state bureau of public health which records the information.
Staff-Patient Relations
A careful examination of the clinic's staff-patient relations, staff perception of clinic goals, and the out-patient treatment process suggests serious
weaknesses in the clinic's ability to achieve its primary community health goals.
The problem of conflicting values of staff and client in welfare-oriented
agencies is well documented (Blau, 1960; Cloward and Epstein, 1967; Howard, 1969).
The public health agency is not excepted from this problem. The ideal sick role

41t is assumed that all male gonorrhea cases will exhibit symptoms and
report for treatment. Therefore, female gonorrhea patients are not interviewed for contacts. Male gonorrhea patients are interviewed, however, because
gonorrhea in the female is usually asymptomatic.
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(Parsons, 1951:428-473) reflects a middle class value pattern upon wnicni pybiHowever, research has indicated that the
cians and patients presumably agree.
poor, and especially the ethnic poor, misunderstand a major fraction of conventional terms spoken to them by physicians (Samora et al, 1961; Davit, 1968).
Wilson notes that probably more important are differences in the assumptions
He states further:
that lie behind the terms (1970:24; see also Saunders, 1968).
Not only may he be
The health professional wears his own set of blinders.
limited to a middle class stereotype of the responsive and responsible
patient and yearn for the client to be more nearly like himself, but he
... [T~he disadvantaged
also customarily carries a certain moral freight.
patient is not just different but morally bad or inferior (1970:26).
Various studies indicate that lower class patients do no perceive time and
the future in middle class terms; nor are they as willing to defer gratification
Lower class individuals are less likely to define
(Davis, 1946; Horton, 1967).
responsibility for their health as theirs alone, deviating from the classic sick
role assumptions about preventive and recuperative attitudes. Indeed, lower
class socialization patterns differ markedly concerning orientation to health
(Simmons, 1957; Whiting and Child, 1953).
It is not necessary to describe in detail these problems as they occur-in
a public V.D. clinic. Suffice it to say that while at all times maintaining
a professional demeanor before patients, clinic personnel privately confide
prejudiced opinions concerning patients. In the clinic studied, patients were
often referred to as "iguorant," "selfish," "lazy," and "ill-trained." One
investigator considered female patients to be simply naive, while male patients
were regarded as "hippies, more like animals or bums who don't worry about V.D.
because they can always come here [the clinic] and get fixed up." The staff
appeared especially resentful of young, white patients who were thought to be
"anti-society" but who used society's health facilities. The staff also questioned the ethics of treating such patients through public funds because most
are from homes which can afford medical care.
Were these underlying attitudes hidden completely behind professional demeanor (which is doubtful), the clinical mask itself is likely to alienate the patient. What is efficient, professional, scientific, and value-free for clinic
staff may be precisely the opposite for the patient -- perhaps regardless of his
This is borne out somewhat by the fact that terms like "nonsocial background.
specific-urethritis (NSU)," "positive blood test results," "tulture,' and even
seemingly more common terms such as "prophylactic," "condom," and "douche,"
while not questioned by patients when with staff, are in follow-up interviews
demonstrated to be misunderstood by or meaningless to patients.
Goal Confusion
The clinic has somehow confused its primary goals of venereal disease detection and treatment and the medical servicing of lower class groups with its
secondary goal of statistical compilation. This is further complicated by the
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clinic's generation of yet another set of objectives: increased bureaucratic efficiency and cost reduction. The latter is clearly set for the clinic's
own benefit while the former is actually motivated in part by concern for the
patient.
State law requires the cmpilation of data on all V.D. cases detected by
the clinic. County bureaucratic procedural standards demand the accurate
registering of "pertinent" information about all patients entering the clinic.
Reasons for these procedures and standards vary from moral to purely administrative. However, these procedures and standards, justified or not, do much
to detract from the accomplishment of the prevention and treatment goals, and
detract still more from the welfare aspects of the clinic program. When these
bureaucratic goals are given priority, the damage may be irreparable.
Examples are numerous. Attainment of the treatment goal ultimately fails
when patients are denied service because they refuse to provide all of the
information requested of them and when patients leave the clinic untreated
because they could not be guaranteed anonymity, i.e., more than "confidentiality." Both treatment and prevention goals are diminished when patients will
not return for follow-up treatment or for treatment of new infections because
the treatment aspects of previous visits were down-played in light of information gathering. It is noteworthy also that the V.D. clinic depends greatly
on "word-of-mouth" publicity to draw potential cases to its services.
The clinic's self-generating goals of bureaucratic efficiency and cost reduction are also its greatest source of failure to meet not only its treatment
and prevention goals but, more especially, its welfare goal. The very system
which the clinic seeks to perfect is strictly opposed to the values held by
its clientele. Sociologists, in line with Merton's classic formulation of
"bureaucratic ritualism" (1957:199), are aware of the tendencies of bureaucratic functionaries to make cost and efficiency ends in themselves, even at the
expense of primary goals. The out-patient treatment process provides a clear
case in point.
Out-Patient Treatment Process and Patient Values
Bureaucratic procedure is alien to both types of clinic patient, the ethnic
youth and the white youth. Mexican-American and black youth often describe
the clinic process as a "hassle." Most are aggravated that actual physicianpatient interaction lasts but ten minutes while the entire clinic procedure
sometimes exceeds an hour. This seems consistent with what is described above
concerning class and cultural differences in perception of time, urgency, and
deferred gratification. Black and Mexican-American patients see no purpose in
the elaborate file compilation which consumes the greater portion of their clinic
visits. Not only does purpose escape them regarding time spent in the clinic,
but the necessity of files for future reference is questioned. Typical is this
statement:
"If I pick it up, I pick it up. I come here and get medicine and
split. So why do they have to know all about my life just to give me some medicine?"
Male gonorrhea patients cannot understand the clinic's seemingly exaggerated
-120-

concern with female sexual contacts. In their view, it appears needless to
bother a friend with public health department "pressure" when the contact
will probably be seen by the patient within a few days and will then be informed of her possible infection. This somewhat nonchalant approach toward
detecting venereal disease, while schocking to clinic staff, is seemingly in
line with what appear to be lower S.E.S., ethnic patients perceptions of
venereal disease. In the present study, blacks, more than Mexican-Americans,
and both groups, more than whites, appear to view venereal disease and the
risk of infection fatalistically, i.e., as somehow beyond their control. Not
only does this view tend to greatly lessen moral connotations attached to V.D.,
but it causes the amount of pressure placed upon these groups to divulge names
of contacts to be perceived as needless and time-consuming.
Similar problems arising with young, white patients are further complicated
by a sense of treat. While both ethnic and white patients agree on the undesirability of the bureaucratic process, white patients, more than their ethnic
peers, generally resist the process as demeaning and representing a corrupt and
threatening "establishment." All questions asked by the V.D. investigator are
suspicious. Files are perceived as records kept for future, damagconsidered
5
ing use.
An examination of the white group indicates that, unlike the ethnic patients,
white patients are very much future oriented. For some of these patients, a
moral stigma accompanies venereal disease, and anonymity is therefore valued.
However, anonymity is threatened during the clinic process when the patient is
asked to provide information about sexual contacts and about past history. It
is further threatened when the patient is asked to provide the name of a rela6
Finally, the situation is perceived
tive or friend in case of an emergency.
by the patient as threatening since he is aware that information about him is

5

This fear is not groundless. Unlike many communicable diseases, previous
gonorrhea infections do not resurface. Each infection is a new one which, when
cured, presents no danger to patient or society. The argument offered this investigator by the administrator of the clinic -- that state-imposed statistical
reporting is not aimed at morally branding a patient but at assessing trends -appears weak in light of the state's demand to report names of infected persons.
6

While this practice is legitimate, it was openly admitted by one V.D.
investigator that anonymity cannot be guaranteed and that he has and would violate the patient's trust by contacting the emergency reference in order to obtain
information to close his files. In a related instance, information about a patient was turned over, upon demand, to her father (a physician) against her will.
The V.D. investigator noted that his methods of obtaining information varied from
assuring confidentiality, to threatening to refuse service, and, finally, to telling the patient that he was violating the law.
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being compiled, and he is denied access to his files.
Estimate of the Damage
In sum, it appears that in pursuing efficiency goals which are alien to its
clientele, the venereal disease clinic is ultimately defeating its major goal
of effectiveness. However, the extent of the damage is not easily assessed
and must rely on estimate. It might be noted that most of the patients who
are examined and, if necessary, treated for one infection do not return to the
clinic again. Interesting also is the fact that many of those diagnosed as
positive V.D. cases do not return for the follow-up examination two weeks later.
This could conceivably mean that none of these patients is ever reinfected.
However, given a profile of each of the two patient types, this seems unlikely.
Both groups tend to admit to more than one sexual partner (but rarely to more
than three). The average patient tends to hold sexual permissiveness in a positive or, at least, neutral light, even though white patients more often place
moral connotations upon contraction of venereal disease. Black youths in the
clinic appear genereally less worried about V.D. and certainly unappalled by
the dangers of V.D. infection through sexual permissiveness.
It might be suggested that those patients who report to the clinic with
symptoms or fears of venereal disease and are diagnosed as negative will, in
the future, be less motivated to report as promptly to the clinic with the
same or similar symptoms. Rather, they are now more relaxed about V.D. symptoms. Even were this true, any patient who delays in returning to the clinic,
even in part because of a dislike for the clinic process, necessarily represents a failure of the clinic to accomplish its goals.
Perhaps the failure of the V.D. clinic to meet its goals is best demonstrated through an experiment performed in a neighboring metropolitan area of similar size and composition, and possessing similar public health philosophies and
services. After much publicity, the public health venereal disease clinic provided, for one day, free and anonymous examinations and treatment for venereal
disease. All phases of the clinic process were conducted through use of numbered tickets. On this one day, a clinic which normally averages twenty to
thirty patients per day received 269 patients (102 at the clinic itself and 167
at five "extension" sites established for the one-day experiment 7 ). Patients
were primarily white youths, averaging twenty-one years of age, and generally
possessing the same characteristics as the everyday clinic patient. It is most
noteworthy that the one-day turnout approximately equaled the clinic's average

7

This raises questions about the efficiency of the clinic's health delivery system. A brief survey of clinic files indicates, however, that location
of the clinic bears little on geographic distribution of clientele. While more
conclusive evidence is necessary, it is, for the present, felt that location of
the clinic is not its major source of difficulty in reaching the population.
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weekly patient workload plus one contact for each patient. Sixty-eight
percent of the patients, using their anonymous identification numbers,
called the clinic later for official diagnoses. These results necessarily
raise questions about the need for records-keeping, pursuit of contacts,
and, generally, about most of the clinic's secondary, bureaucratic goals.
This paper should not be misconstrued as an expose of the particular
clinic studied or of clinics in general. Nor is its underemphasis of the
everyday difficulties of managing a venereal disease clinic to be interpreted as a denial of such difficulties. Yet, the present study clearly illustrates the major problem of the public health venereal disease clinic and,
alienation of the
to some extent, of public health clinics in general:
patient populations they strive to serve. It cannot be denied, given its
bureaucratic objectives and its patient-load, that the clinic is fairly
efficiently managed. However, effectiveness -- prevention and treatment of
V.D. in the community and, especially, among lower S.E.S groups -- is sacrificed for this efficiency. This report suggests that total effectiveness is
probably beyond agency reach and that any agency's goal must be to maximize
is maximum
its operational effectiveness. A classic dilemma thus appears:
effectiveness attainable within our present concepts and mechanisms of public
health or apart from them? The latter course increasingly seems less an
option than a necessity.
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ABSTRACT
The authors are attempting to move beyond the descriptive position, evidenced in the current writing, towards a theoretical approach
to cultural pluralism. A series of definitions are presented concluding with the authors' definition of cultural pluralism - redefined.
The new definition is discussed, as an operational concept, emanating
from participants in the new cultural pluralism movement.
The current societal conditions that impede the realization of
cultural pluralism are discussed in relation to a conceptual model,
Criteria for Assigning Preferred or Unpreferred Status, that is used
to explain our society's idealization of certain personal, social, and
economic characteristics.
The authors conclude the article by presenting some considerations
and directions for social scientists and human service workers who are
committed to the realization of cultural pluralism for our society.
INTRODUCTION
At this particular moment of our nation's historical development,
when slogans of ethnic purity are used interchangeably with cultural
pluralism, a conceptual article dealing with cultural pluralism is
urgently needed. The deceipt of such confusion, whether intentional
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or naive, destroys the serious efforts to develop a human relations
value position that can enhance the growth and development of each of
It also destroys the
the nation's different cultural communities.
efforts that could simultaneously build a strong humane democractic
society. Both proponents and critics of cultural pluralism recognize
and accept the existence of a growing, developing movement of cultural
pluralism, but a critical observation has been lacking. Significant
among the advocates of cultrual pluralism are ethnics of color, white
ethnics, women, homosexuals, senior citizens, disabled persons,
religious communities, and groups of alternative life styles.
Notwithstanding the current efforts to confuse the meaning of
this movement, the cultural pluralism movement has, at its core, the
aspiration and value to create a new society, where culturally different groups that exist within our country can fully experience both the
positive and distinctive attributes of their given and ascribed differences without the penalties of loss of status, educational, social or
political disenfranchisement.
The authors of this article are attempting to move beyond the
descriptive positions, evidenced in the current writings, teaching,
and curriculum materials, towards a theoretical approach to cultural
pluralism. It is our opinion that the most effective way to communicate with a wide and diverse group of readers is to adopt a direct,
simple and logical writing style that declares, at the beginning,
the philosophical and value base of the statement.
Utilizing our experience and reflections in the areas of writing,
teaching, the review of literature, the development of course materials,
consultations and institution building, we have engaged ourselves in a
process of examining and clarifying our thinking regarding the development of a culturally pluralistic society.
Our current attempt to organize knowledge about cultural pluralism
has developed through our life experience of membership in three
ethnic communities, Black, Jewish and Puerto Rican, coupled with
membership in one sex-based community - women, filtered and tested
through the prism of formal education and our disciplined efforts to
develop the conceptual capacities of the mind. This article represents
a continuous search for explanations, arrangements of reality and
effective action strategies for persons who have been subjected to
denials of the necessary life sustaining/enhancing resources.
Towards the development of a theory of cultural pluralism, we
wish to engage our readers in our efforts to:
(1)

present a definition of cultural pluralism
(cultural pluralism redefined)
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(2) identify and discuss certain aspects of the current
society's socializing, distributive and allocative
processes that sustain a system of cultural homogenity
into a preferred cultural model.
(3) the cultural pluralism movement:
ship, goals and objectives.)

the redefiners (member-

(4) our understanding of the societal objectives and conditions necessary for cultural pluralism to be realized;
and
(5) finally, some considerations for social scientists, and
human service practitioners.
It will be clear to the readers that the authors have arrived at
a value position that supports the reshaping of our nation and its
resources in such a manner that equal opportunities are made available
for each member within the context of his/her given and chosen cultural
communities.
SOME DEFINITIONS OF CULTURAL PLURALISM
The concept of cultural pluralism has been with us for approximately sixty years. During this time, many efforts have been made to
seriously analyze the status of intergroup relations in our society
and to offer an alternative societal model to the existing one.
Significant among the writers in this subject area have been Horace M.
Kallen, Gunnar Myrdal, Tamotse Shibutani and Kian M. KwanMilton M.
Gordon, Robert Blauner, Albert Memmi, and numerous others-i/
For the purpose of pointing at the evolution of the concept, we
have selected to include those definitions that we think most approximate our position and understanding of cultural pluralism. Since
these definitions were written, many significant events have occurred
that have shaped a new social movement of cultural pluralism. An
increasing number of cultural communities are appearing in the United
States. These new groups, whose unifying base has not been ethnicity
or race, are demanding the right and opportunity to function as distinctive communities, within our society. The definitions which
follow do not reflect these changes.
The definition of cultural pluralism as set forth by Horace M.
Kallen in 1915 (the first person to use the term) envisioned a nation
of European multi-ethnic nations residing within an "American Civilization* and utilizing the English language as a common language.
Kallen's desired objective is set forth:
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*

.

.

the outlines of a possible great and truly

democractic commonwealth become discernible. Its
form would be that of the federal republic; its
substance a democracy of nationalities, cooperating
voluntarily and autonomously through common institutions in the enterprise of self-realization
the perfection of men according to their
throu
kind. _
Anthropologist Peggy R. Sanday distinguishes cultural pluralism
and structural pluralism. She describes cultural pluralism:
•

.

.defined

as existing in any society where

there is more than one style dimension, where
there is more than one set of cultural themes,
information components, and behavior styles
sanctioned in a society. Sub-cultural systems are
open systems. Because of the mechanism of intra
cultural diffusion the members of these systems
are in differing degrees articulated to the
mainstream culture and hence can share elements in
the culture. Depending on the barriers to diffusion, sub-cultural systems definable at one point
in time on the basis of certain unique characteristics
may over time become assumed into the mainstream
culture.3/
The Study Commission on Undergraduate Education and the Education
of Teachers set forth a societal value and goal that is consistent
with cultural diversity:
Redefining Cultural Pluralism requires
renaming it cultural-4ocio-economic pluralism.
The result is a society where individuals, groups
and communities can function successfully in one,
two or more languages and cultural styles; where
individuals, groups and communities can abide by
and function successfully practising different
customs, religions, class and sexual life styles
than those practised by the majority group. It
would be the situation in a society where no one
race, sex, culture or class is preferred over
another ./
Bruce Gaarder, a linguist from the United States Office of Education of the Department of Health, Education and Welfare, defines the
concept:
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Cultural Pluralism (on the other hand)
implies social justice, but goes far beyond. It
means the co-existence, preferably in a status of
mutual respect and encouragement within the same
state or nation, of two or more cultures which are
significantly distinct one from the other in their
patterns of belief and behavior including, as the
case may be, different languages. Cultural Pluralism is not an assimilated posture; it is a negation
of assimilation. It is a posture which maintains
that there is more than one legitimate way of
being human without paying the penalties of secondclass citizenship, and that this pJuralism would
enrich and strengthen the nation._!
Frank Bonilla, a sociologist on the faculty of the City University of New York, contends that:
Within a national setting like the United
States, Cultural Pluralism would seem to mean
sharing economic and political institutions and
maintaining different cultures. There is, of
course, some question whether this is a historical
possibility; most social theory would seem to run
counter to the viability of such an institutional
configuration. What is clear is that pluralism
grounded in such a design would be meaningless for
groups outside the mainstream unless anchored in
institutions with the requisite resource and power
base to make secure a framework for a rounded
group life and the long term maintenance of the
cultural foundations of groupness for such collectivities. Thus in the U.S. case we are talking
about defining real goals as regards the sharing
and/or maintenance of parallel, relatively autonomous institutions and lifeways for groups having
political aspirations grounded in the idea of
nation.6/
William R. Hazard and Madelon Stent, professional educators,
attempt to clarify the confusion between cultural pluralism as a
current reality and as a societal goal:
Cultural Pluralism is both a fact and a
concept (goal) which has not been given due
recognition. The fact that the United States
includes citizens of diverse cultures cannot be
challenged. The extent to which the non-White
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cultures have been disenfranchised or made invisible
varies but their existence is a fact. Treated as
bare fact, Cultural Pluralism means very little.
Moving from fact to concept (go ) however, opens
the door to useful examination.AN OPERATIONAL DEFINITION OF CULTURAL PLURALISM - CULTURAL PLURALISM
REDEFINED
It is important that any writing, done at this moment, include an
analysis of the existing definitions and move beyond their limitations
to a redefinition. A redefinition is necessary because the current
definitions are limited in that they are primarily dealing with white
ethnics and ethnics of color. Existing definitions also evolve from a
deficit model. The existing definitions state goals but they are
philosophical in nature and do not deal with the functions of the
society, the needs of people and the operalization of cultural pluralism. The definitions fall short of integrating the components of a
complete definition, such as description of desired goals including
operalizational directives, identification of the significant concepts
and their relationship to each other, and the placing of the definition in the context of current reality. The definition that we are
offering is the basis for this article. This redefinition represents
a synthesis of our reflection upon writings on culture, community
and cultural pluralism. Our redefinition acknowledges the existence
of emerging cultural communities while providing the reader with a
frame of reference for future observation and anaylsis.
Cultural pluralism is the condition in a
society in which individuals, on the basis of
ascribed or attained characteristics, are able to
form and develop communities along the differences
of race, age, sex, religion, language and cultural
life styles. These communities are open systems
and members can select to belong to one or more
communities at the same time. This condition can
only exist in a society where there are two or
more culturally diverse functioning communities,
and where these communities adhere to a universal
value that promotes the use of the resources of
the society to fulfill the needs of all of its
members. This condition is considered realized in
a society where culturally different communities
exist, are recognized and permitted to participate
and to control those functions and resources which
they consider vital to their community's functioning.
Cultural pluralism can not exist in a society
where culturally different communities exist in
isolation from each other or/and in competition
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under unequal conditions for the life sustaining/
enhancing resources that the society produces.
To provide the reader with clarity in understanding cultural
pluralism redefined, we will further define and discuss the concepts
of culture, community, and life enhancing resources.
We are using the concept, culture, in the sociological and anthropological sense. The definitions offered below provide a broad perspective of a concept which is usually understood in a limited way.
Culture
refers to quality and content of behavior in
a given social system; structure of the parts and
their interrelationships and function; the way
(adequacy) in which parts of behaviors maintain
the total system or any subsystem with* a given
range (stipulated effectiveness) . . .
Expressed more concretely, culture refers to:
. . . The basic social habits, emotions and
values of any group of people. From the point of
view of the individual, culture may be objectively
defined as all that behavior which he has learned
in conformity with the standards of some group.
This group may be his family, his play associates,
his colleagues in work, his same-sex companions,
his religious sect, his political party, or all of
these groups together.2/
Understood in this perspective, culture, includes the expressive,
communicative, core and material components of a given community's way
of being and functioning. All these components form a comprehensive
and cohesive way of life for a group of people. Ralph Linton, the
anthropologist, classifies these various components into two general
categories: covert and overt culture.
the concept (culture) includes the phenomena
of'at least three different orders: material,
that is, products of industry; kinetic, that is
overt behavior (since this necessarily involves
movement); and psychological, that is the knowledge,
attitudes and values shared by the members of a
society.... 10/
In fact, Linton states that:
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The real culture of any society consist of the
actual behavior, and so on, of its members. It
includes a vast number of elements, no two of
which are identical. No two persons ever react to
a given stimulus in exactly the same way, and even
the same person will react to sl a stimulus
differently at different times.-/
In order to provide the boundaries for observing the emerging
social units, we are also presenting our definition of a community.
A community is a group of people who come together in order that they
e processes, the institutions and relationships that function
create
to meet their needs as they define them. The binding elements may
include the locality, the biological and social characteristics; or
the felt and experienced social needs and circumstances.
Using a structural analysis as a method, we can say that the
functions that communities may meet for their members include the
activities of (1) production-distribution-and consumption, the main
economic activities, (2) socialization, (3) social control, (4) social
participation and social integration, (5) mutual support and (6)
If one studies and anlyzes the community as a social
defense._
system, the six functions described above can be identified as social
processes. This method of analysis uncovers three additional processes:
communication, boundary maintenance, and systemic linkage. Roland
Warren describes these three processes in the following manner:
communication - the process by which information,
decisions and directives are transmitted among
actors and ways in which knowledge, opinions and
attitudes are formed or modified by interaction.
boundary maintenance - the process whereby the
identity of a social system is preserved and the
characteristic interaction patterns maintained.
systemic linkage - the process whereby one or more
elements of at least two systems is articulated in
such a manner that the two systems in some ways
on some occasions may be viewed as a single
and
unit.-_!
In less complex societies than the one in which we now live,
these six functions are assigned to specific social institutions which
were invented by the members of that society in accordance with their
needs and desires. In fact, communities create culture.
In as much as several cultural communities may exist within the
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context of a total society, the multiple needs of individuals may be
met in one or several communities. Needs that cannot be met in primary or small units may be met through the social institutions and
processes that are utilized by all members of a given society.
In this definition of cultural pluralism, we are using the term,
life sustaining and enhancing resources, with purpose and intention to
identify the full scope of goods and services that meet the needs of
people. We differentiate this term, life sustaining and enhancing
resources, from the term, social services, generally used by policy
makers and professionals to identify the services needed by the poor
and the dependent.
It is our conviction that the poor, the dependent and all the
citizens of our society are entitled to life sustaining and enhancing
resources. These necessary resources are both material and concrete,
as well as non-material and intangible. We identify the material
needs as food, clean air and water, shelter and body covering. These
needs emanate from peoples' biological and physical nature.
The non-material needs are related to peoples' spiritual (aesthetic), psychological, intellectual, social, historical, cultural and
political nature. These include a need for dignity, love, belonging,
security, expression, fulfillment; the need for finding and establishing causal relationships for problem solving; the need for relationships with others; the need to place oneself in time, location and
context; the need for the exertion of power to meet needs and to attain
desired goals.
Society was the invention of people to fulfill both of these
types of needs. However, racism, sexism, economic exploitation and
unplanned technological growth, have destroyed the effectivness of the
social institutions originally designed to meet these needs. The
resulting sense of alienation, powerlessness, social and economic
abandonment have become the foundation for newly forming communities.
PLURALISM IN A SOCIETY OF INEQUALITY

The condition of cultural pluralism, as we have described it,
does not currently exist in our society. Instead, we have a society
of culturally different groups living together under conditions of
competition, hostility and polarization. The competition has its
origins in the struggle for the life sustaining and enhancing resources
and the opportunities for participation in decision making. Different
groups achieve varying degrees of success in this competition. Some
groups achieve success at the expense of others. Other groups achieve
almost no success. The struggle results in a society of inequality inequality of opportunities and of outcomes. This type of drama has
been so institutionalized through social policies, processes and sets
-
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of relationships that it has become a way of thinking and functioning, an ideology, rather than an orchestrated arrangement that is
organized and conducted by an identifiable and specific group of people.
Many members of our, the authors', own ethnic communities reject
the premise that groups, other than non-ethnics of color, experience
deprivation and exclusion within the society. We, the authors, disagree. The conditions of oppression are experienced by many groups
within our society although the manifestations and degrees of oppression may vary.
The persons who gain access and ultimately control the resources
of the society can be described as the winners. In our society, these
people are the holders of the personal and social characteristics that
are most idealized by the society. On the other hand, the losers are
those persons who hold the personal and social characteristics that
are less preferred or non-preferred by the society. They are penalized
for these differences.
The model presented below (see figures 1, 2 and 3) is being
offered as a conceptual tool for the systematic observation and
analysis of the current impediments to the realization of cultural
pluralism. We are calling this model A Criteria for Assigning Preferred or Unpreferred Status.
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FIGURE 1
THE PREFERRED CHARACTERISTICS

REWARDS

CHARACTERISTICS
Race ----White
Power role*-colonizer,
owner, oppressor
Culture--Anglo-Saxon
Language-standard
English

Religion-traditiona
Protestant
Values-competitiveness,
individualism,
political
liberalism

SUCCESS

Power, control over
resources and opportunities
Decision makers
Wealth or high income
Leisure and best jobs
Well educated, university
degree
Immunity to application
of laws

Holder of privileges
Value setters, behavior
definers
Controllers of knowledge
and communication

Sex---- Maleness
Age---Adulthood through
middle age

Social Class---Upper and
middle
Geographic
Origins - Non-rural

Non-Southern
(*Power role is being used to refer to the position that one is delegated, one assumes or adopts vis-a-vis others in the society.)
The characteristics of preferredness in our society (see Figure
1) are most embodied in the white Anglo-Saxon protestant male. Since
there is a direct correlation between the number of preferred characteristics and the opportunities to attain rewards, the degree of
success within our society is directly affected by the number of
characteristics held. Therefore, preferredness is a matter of degree.
Through an understanding of the nature and manifestations of discrimination and oppression, one is able to identify that certain populations, within the society, attain access to certain resources but are
denied others. For example, Appalachians, who are Anglo-Saxon white
males, but who also tend to be fundamentalist and evangelical protestants, rural, lower class, poor and who do not speak standard English,
have not attained the maximum position of rewards. This has also been
the circumstance for other Whites, the Southern and Eastern European
ethnic groups, who comprise the majority of the working class popula-
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tion.
The characteristics of unpreferredness are held by a variety
These groups include
of groups within this society (see figure 2).
Blacks, Chicanos, Puerto Ricans, Native Americans, Philipinos, Chinese,
Japanese, and other Non-Whites. These groups also include women, homosexuals,
homosexuals, senior citizens, non-Protestant and non-Christian religious
groups, evangelical Christians, and alternative life style groups.
While the concept of preferredness is familiar to most people, the
conceptualization of an unpreferred model, that includes the characteristics outlined in Figure 2, is new.
It is figure 2 of this model that will create, for the reader,
the greatest reaction because unpreferred groups, in our society, have
been caught in a debate as to their respective levels of suffering.
The ethnics of color have claimed to be the most victimized, and they
have been because the characteristic of non-whiteness has been historically used to enslave, conquer, colonize and oppress. However, the
characteristics of religion and sex have also been used to victimize
the Jews, the Catholics and women. It is for this reason that we, the
authors, argue for a societal condition that eliminates unpreferredness, oppression and inequality for all groups.
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Figure 3 proposes a criteria for identifying the characteristics
that our society uses to establish preferredness or unpreferredness.
The criteria includes race, power role, culture, language, religion,
sex, values, age, social class and geography. Since the set of
characteristics of preferredness represent the norm, the characteristics of unpreferredness are used to establish the deviant qualities.
Figure 3 also illustrates that deviancy elicits punishment while the
norm is rewarded. The three figures of 1, 2, and 3 present a model
for analysis of the present situation. The model can also be a useful tool in moving the various groups, in our society, from the level
of hostile competition to the level of an understanding of their
mutual circumstances, thereby, finding the basis for the establishment of coalitions. This is an important goal to attain since coalitions are a necessary prerequisite in moving towards cultural pluralism.

FIGURE 3
CRITERIA FOR ASSIGNING PREFERRED OR
UNPREFERRED STATUS

CRITERIA
Race

Power Role
Culture
Language

PREFERRED
NORM

SET OF

Religion
CHARACTERISTICS
Sex
Values
Age
Social Class
Geography
GeogaphyUNPREFERRED
SET OF
CHARACTERISTICS

-138-

PUNISHMENTS

THE CULTURAL PLURALISM MOVEMENT:

THE REDEFINERS

After the backlash reactions provoked by the direct and vocal
revolts of the ethnics of color regarding their situation of deprivation and exclusion, other groups within the society began to also
identify themselves as alienated, deprived and excluded. As a result,
many new communities are emerging. The solidifying bond is concretized
by experiences of personal alienation as well as common experience of
social and economic deprivation. These communities have developed to
assist members in meeting intangible as well as concrete needs. While
many of the groups have remained at a level of defending or advocating
for their members, other groups have moved beyond the position of
self-protection to provide political consciousness raising, educational
and skill development programs, recreational activities, social welfare
and mutual support services, and cooperative economically based institutions for their members. These new communities have included women,
seniors, white ethnics, homosexuals, physically and emotionally impaired,
and others. These persons now identify themselves as suffering from
conditions steming from the unequal ownership of resources and unequal
participation in the decision making processes of our society. As the
growth of political consciousness progresses within these groups, they
are utilizing many of the arguments and explanatory analysis that are
used by ethnics of color.
We quote the spokespersons from some of the emerging groups.
Kate Millet speaks to the conditions of women:
The continual surveillance in which she is held
tends to perpetuate the infantilization of women
even in situations such as higher education. The
female is continually obliged to seek survival or
advancement through the approval of males as those
who hold power. As women in patriarchy are for
the most part marginal citizens when they are
citizens, their situation is like that of other
minorities, here defined not as dependent, upon
numerical size of the group, but on its status.
What little literature the social sciences afford
us in this context confirms the presence in women
of the expected traits of minority status:
group
self-hatred and self-rejection, a contempt for
both herself and her fellows - the result of that
continual, however subtle, reiteration of her
inferf9ity which she eventually accepts as a
fact.Amelia Bass of the Grey Panthers explains the purpose of the
organization:
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Many of those over 65 are no longer willing to
accept their powerless state. They are becoming
radicalized and militant about the injustice and
inhumanity around them. The revolution of retirees
has only begun. As a coalition of young and old
people, their aggressive organization for change
is gaining group and wide approval. It has a
significan _mergizing force that can empower the
powerless._
The position of the Orchard Lake Center for Polish Studies and
Culture expresses this group's vision of a pluralistic society in
which our country is free of segregation and racism.
The new ethnic politics. . . searches for a new

way to define what it means to be an American. We
embrace the dream as culturally pluralistic - a
nation having a unity of spirit and ideal, but a
diversity of origin and expression, a national not
of atomic individuals, but of dynamic, interacting
groups, each of which brings forth its best to
help build a just and equitable society, free of
isolation, segregation and racism. We believe
that people who are secure in their past and
joyful in their present cannot but be hopeful 1in
6/
their future. We call this the new ethnicity.
The authors are by no means saying that all organized groups
within these populations have formulated explicit and comprehensive
ideologies regarding their conditions. We are, however, saying that
there are individual spokespersons and organized groups that are
developing coalition activities based on commonly held ideologies.
This new movement must be viewed as the coalescence of various
movements that have preceded it. Central to the ethnic movements,
human rights movements, women's movement and life style movements is
the reaffirmation of self identity through cultural and ethnic group
affiliations. However, unlike the civil rights movement, the cultural
pluralism movement is based on a group's positive affirmation of its
differences and its values in a multi-cultural society. This position
rejects traditional stances of integration, assimilation and acculturation. The goal of the new movement is to change the group's status
and its circumstances while working towards promoting a socially just
society. The cultural pluralism movement recognizes and embraces
of alternaother cultural groups identifiable through their adoption
tive life styles because these new groups, along with the ethnics of
communities.
color, are now viewing themselves as members of oppressed

-
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Separatism, so abhorrent to the dominant groups of the society, is now
accepted by these groups as a necessary step as well as an objective
for the development of a cultural pluralistic society. "Conscientization" (the development of political consciousness) is considered a
process vital to individual and group identification for white ethnics,
ethnics of color, women and communities of alternative life styles.
Coalitions among different groups are seen as useful mechanisms for
maximizing power to effect a redistribution of economic resources and
opportunities as an essential prerequisite for the survival of viable
culturally based communities.
The attainment of these goals is viewed as ultimately assisting
us in transcending the separation of specific groups by identifying
and working towards the values and goals that address common humanity.
GOALS AND OBJECTIVES FOR THE REALIZATION OF CULTURAL PLURALISM
Before proceeding it is necessary to address a number of critics
that have categorized cultural pluralism as idealistic. We believe
that these statements express a lack of faith in human beings to
create a more humane society. In many of the dialogues that we (the
authors) have had with others regarding the concept of cultural pluralism, we are told that this condition is unrealizable. we have also
been told that our ideas represent the beginnings of a facist state
since cultural pluralism is viewed as the development of homogenized
tightly controlling culturally communities. We specifically address
the charge of facism because we believe that this is the accusation
that has the greatest potential for destroying the movement. The
emergence of facism will not develop from cultural pluralism. The
provocation for a facist state comes from those groups who would use
their power to prevent the elimination of inequality.
We have the temerity of proceeding to evolve the concept because
we believe that the goal of cultural pluralism is a necessary condition. It is not only a valid goal, but it is the next logical step in
the development of a more humane society.
Any effort for systemic change to eradicate inequality within our
society creates fear and counter positions of repression. Among the
critics of cultural pluralism are those who fear that the continuous
emergence and proliferation of groups demanding rights and resources,
will only move our country towards a major upheaval. In our opinion,
these fears whether they anticipate a major social upheaval or the
development of a repressive society, they cannot be the reason for
deliberately or unintentionally continuing to subject populations to
social and economic disenfranchisement.
In order for culturally different communities to function in a
condition of cultural pluralism, it will require that members of our
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society adhere to certain regulative values. The concept of regulative
values is borrowed from Donald L. Noel in his article, "A Theory of
the Origin of Ethnic Stratification".1 7! Regulative values are those
values commonly held throughout a society, generally adhered to by the
members of the society and operationalized through policy positions,
social institutions and other socialization processes. Priority
regulative values enhancing cultural pluralism would include the
following among others:
-

appreciation for a heterogeneous society

-

appreciation for one's own and one's fellow person's heritage

-

appreciation for the different and unique contributions of
each group to the national heritage

-

value of the individual and his/her historical and cultural
context

These value positions would not need to be created de novo because
they already exist in our society's culture. The policy statement for
the Ethnic Heritage Program, (The Elementary and Secondary Education
Act Amended in 1972) codifies several of these types of regulatory
values. Other policies of the national and state government include
similar lists of regulative values. The irony is that these value
positions are institutionalized through the policies of our nation
while at the same time other values directly opposing these are also
included and competing with equal importance.
*The serious inquiry and further conceptualization of cultural
pluralism as an interdisciplinary concept and as a societal goal
raises several questions for the researcher and the practitioner.
Some of these questions are more easily answered, and some are more
difficult to answer:
What are the next phases in the evolution of these
diversified communities? Is our identification of
three phases, through which these communities have
already evolved, a correct observation? Separation?
Politicalism? Coalescence? What is the nature of
the coalitions that are forming? What are the
objectives, and what are the targets of these
coalitions? Do these coalitions represent a
unification around social class? If so, why
have some cultural and ethnic groups transcended class differentiations in their development
of strategies for social change? Will the struggle
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to build the more humane society necessitate an
ultimate violent confrontation? If the confrontation is not eminent, what are the overall relationships, arrangements and processes necessary for
the continuation of a cohesive society?
The rigorous explanation of these questions require an identification of the underlying paradigm of the traditional social science
position. In this paradigmatic position, cultural pluralism is viewed
as a detriment to social harmony since culturally different groups are
perceived as the basis for intra-societal friction and competition.
It is from this value perspective that the policy positions of assimilation, integration and acculturation are identified as the most desirable goals. These ideas originate from and entrench the paradigm used
by social scientists to support the current arrangments of social,
political and economic inequality.
SOME CONSIDERATIONS FOR HUMAN SERVICE PRACTITIONERS
The implications for cultural pluralism - realized are many for
the professional practice of human service workers. The implications
indicate that professional practice must be derived from three salient
and significant perspectives:
(1) that a process of political socialization must occur
for both the preferred and unpreferred members of our
society.
(2) that a redefinition of intrasocietal relationships must
occur among people of different cultural groups and
(3) There must be an explication and an implementation of a
value system that is accompanied by the institutional
supports necessary to secure and perpetuate cultural
community patterns. Utilizing these three qualifying
statements as organizing concepts, the implications for
cultural pluralism-redefined must be identified and
examined in terms of current professional practice.
If the practitioners are to become responsive to this new movement, it is important to give particular attention to those implications that may be antithetical to current professional practice. It
is a common belief among human service workers that there are human
social needs and expressions that are universal and commonly shared
among all peoples regardless of race, creed, cultural lifestyles or
ethnic origins. Flowing from this premise is the second belief that
intervention skills transcend cultural differences. In direct opposition to these principles is the premise of the cultural pluralistic
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orientation and its position that communities are best served by
politically enlightened ("conscienticized") members of the respective
communities. The principle of cultural pluralism is based on the
acceptance of distinct valuing processes, life styles and behavioral
expressions unique to the life experiences of different groups. While
professional education may recognize cultural differences, these differences tend to be ignored within the practice arena. Consistent
with the position of cultural pluralism there must be a clearly explicated socialization and educational process that identifies cultural
myopia and cultural homogeneity as negative values.
Ethnic curriculum content in professional education is primarily
focused on content that is presented as pathological when compared to
an idealized norm. The culturally pluralistic position requires that
the curriculum utilize an interdisciplinary approach to the education
of human service workers and that courses dealing with professional
skills be derived from an interdisciplinary use of knowledge and
experience.
Knowledge, theory and skills that have been presented as culture
free must be challenged by a culturally pluralistic position that
rejects an ideology that theories and knowledge are applicable to all
people. Theoretical perspectives and knowledge must be utilized in
the context of their cultural limitations and their cultural relativity.
Since much of human service practice isolates the individual from
his/her community, culture is rarely seen as a dynamic for services to
individuals or communities. The redefined concept of cultural pluralism
requires a practice orientation that values cultural diversity and
utilizes cultural specifics towards a goal of personal development and
community devlopment. Human service workers must not remain oblivious
to this new movement and continue their practice of intervening in
communities unprepared to appreciate and respond to the potential
richness of cultural diversities.
Throughout periods of our history, human service professional
groups have participated in the struggle of non-White ethnics and
ethnic minorities of color. If we are to participate in the movement
for cultural pluralism-redefined, the professions must move beyond
their traditional patterns of helping culturally different groups to
assimilate or integrate into an idealized norm. We need to discard
the current value-system, knowledge base and practice modalities that
minimize cultural differences, that isolate individuals from their
community settings, and that intervene in the lives of people with
little or no regard for the economic-political processes that impinge
upon personal and community functioning.
Instead, the resources of the human service professions must be
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committed to helping groups that are culturally different, whether by
ascribed or attained status, to retain their uniqueness in a society
that will truly support the right to be different.
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Rand McNally

LET' S STOP HELPING THE POOR
Donald Feldstein
Federation of Jewish Philanthropies of New York
The time has come in America to stop trying to help the poor.
These efforts have resulted in poor services, inadequate levels
of aid, stigma to the recipients, creation of a permanent welfare
class, cheating, and the exacerbation of divisiveness in America
between classes and ethnic groups.
In large part, these negative
effects are due to the attempt to target or pinpoint aid for the
poor alone; but the poor can only be helped in the context of
programs for all Americans.
The selective forms of servicing the poor, so predominant in
the United States, are reminiscent of a newspaper story, read as
a child.
It happened in one of those towns in which fire department services were on a subscription basis. As one non-subscribed
house began to burn, the firemen gathered around, hoses poised at
neighboring buildings whose owners were subscribers, ready to swing
into action if these buildings caught fire, but allowing the nonsubscribed building to burn down.
By and large, this kind of arrangement no longer exists.
We
seem to have accepted the proposition that fire protection is a
basic social utility, necessar
to the orderly functioning of society-, and necessarily available to all.
But if this tradition were not so strong, one could conceive
of a local legislator pointing out that perhaps 70' of the cost of
running the fire department goes to 20" of the community, because
in one area factory owners have not built adequately safe plants.
Perhaps factory owners should pa- for fire service.
Or this mythical legislator might argue in the name of equity and social justice
that 'he rich should pay a fairer
share for tieir
fire
services;
while the firemen might come on call
to put out a
fire,
perhaps
the owners of various properties should be billed
based on their
abilit- to pav.
Or legislation could be introduced building in
certain incentives, so that
houses or factories
which had anti"ire features wou]h1 be chargeC less, and those without safet ,
features would le
charged an extra premium if
they had a fire.
V ere we no- used to the concept of fire
services beinz a basic
l!tilit"- available 'o all, without specific
or means tested cost,
liese suggestions could be seen as forward looking ideas to promote equit- and safety.
Pu-, of course, there would be 'laws in such "reforms".
There would be arguments and counter-arguments about who is really
to blame for high fire rates in the glhetto.
A bureaucrac
would
have to be created to dev.'elop the financial test under which people would pay differential fees for fire service.
Inspectors
Would hlave to certif- the level of fire safet - in each dwelling.
'\notier group of inspectors would have to police the system to see
-
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that bribery and corruption were checked.

The thrust of fire pre-

vention would be on who belonged in what category, rather than on
Fundamental cleavages would
making all of society less fireprone.
begin to arise between those who were below the paying line, getting a free service, and those who were above the line, paying for
fire service. Those who paid, particularly those who were just a
little bit above the level of the nonpayers, would inevitably feel
resentful and put upon, and point up to any number of cases of
cheating; by some other standard, they would be more eligible for
the free service than a number of people who were now getting the
free service.
Happily, no such move seems to be under way in the area of
fire services. Society seems to be committed to the idea of fire
available to all, for a number of
service as a fundamental utility
reasons:

1. Particularly in the crowded cities, there is almost no
such thing as a fire which affects only the owner of a given property, and the recognition of interdependence forces us to generalize the service.

2. Most people are aware of the fact that there is a tax system which, however well or poorly, does attempt to provide the equity in financing, so that the rich pay more and the poor less for
municipal services, including fire.
3. There is an unspoken decision by society that in the area
of fire, as in other disaster situations, we are fundamentally one
society, each dedicated to helping the other and responsible for
one another, and that the traditional considerations of the marketplace do not apply.
But these same principles apply in other areas of human services as well. Not too long ago it appeared that the expansion of
such universal social utilities as fire services, available to all,
was an inevitable trend. From free high school we would go to free
public education, at least through two years of community college;
from Social Security we would go to Medicare, to health care for
all.
Even in that most troublesome area of income maintenance, we
might move toward universal family allowances, as exist in other
developed societies.
This trend seems to have been reversed, first with the War on
There was a clear
Poverty, and most significantly since 1969.
Nixon philosophy continued by the Ford administration. It has become a part of domestic social planning to such an extent that even
liberal thinkers in social policy have been carried in its wake.
The Nixon social programs were consistently and fundamentally
selective in their approach. They were based on a concept of American society which sees the market ideally taking care of everybody, but provides for certain kinds of special charitable programs for the casualties of the market society. This approach is
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the ver-y opposite of the creation of broad, universal social utilities, replacing the market in key areas of human need.
A selective social welfare program is a means tested program, any program in which the eligibility
for
the program, or the
cost of participation in the program, is based on a determination
of a given individual's ability to pay.
Public welfare is, of
course, the prime example, but it is true of food stamps, housing
subsidies, Medicaid, sliding scale child welfare and day care programs, and fees set by a voluntary counseling service. A universal service is a service available to every:one, or to a certain
class or category- of people withoui individual testing of financial means.
Thus the Social Security program's benefits are availatle only to people who have reached a certain age and have retired, but no individual has to prove his
financial
eligibility.
Other examples of universal programs are Medicare, Unemployment Insurance, fire services, public parks, some veteran's benefits,
police services and the public school system.
One can understand w.- a Nixon or a Ford -ould not support
such programs.
Committed to the market society, they still believe that the market is the mechanism and the vehicle for all
good things, and social welfare's only function is to pick up the
casualties of the market.
This is true in the area of health care
where Nixon proposed a dual sy-stem, one for the employed and one
for the unemployed.
It was the Nixon approach in the proposed Family Assistance Plan, which was a means tested
program.
It is how
Nixon approachee child care, espousing .,elfare
day care, but vetoing a more general child care program in the Mondale Bill.
But this
article
seeks to explore why even liberal
policy
makers and planners have been carried along by the selective
wave.
Daniel Mo'nihan once fought for children's
allowances (universal)
as a sounder answer to poverty in America than a negative income
tax.
The former would provide a monthly%check to ever- child in
America; the l-'tter would give money to the poor. But in a more
recent book, Mo--nihan refers
to the Nixon Family Assistance Plan
(which was a kind of negative income tax) almost interchangeably
with the term famil,- allowances.
Other planners espouse special
rbograms for the poor and disadvantageO as obviously the most humane aiproach.
Nixon's was a consistent and defensible philosophy, but why
have liberal and leftist social policy people begun to support
selective programs? Why have they gone along with the Nixon culture?
The reasons are several:
1. There is a realization
that money is short, and choices do
need to be made.
Universal programs cost more money. To the extent that the- are available to all,
they are being used by people
who could pay their own way. People with large bank accounts may
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be eligible for Social Security or Unemployment Insurance.

Bene-

Thus, the natural answer to the
fits
are being "wasted" on them.
problem of limited resources would seem to be to pinpoint or limit

the service to the eligible poor, or to offer the service to every.
one, but to make those who are able pay for the service on a sliding scale.

2. From a certain perspective, a selective approach seems
fairer, no matter how large the pie, so long as it is not infinite. Rawls' A Theory of Justice and other writings have given
credence to a sense of equity which is based on a reparations approach. If we take a simplistic view of the "spaceship earth"
concept, rather than assume an ever-expanding universe, redistribution means taking from the rich and giving to the poor. If
we assume continued economic growth, we can give the poor more
of that growth while the rich expand more slowly. But we seem to
be operating on the belief in a static pool of wealth. This lends
itself to selective social welfare programs to redress wrongs.
Give the benefits to the poor!
3.
The "we"/"they" separation of society which was once seen
as stigmatizing the poor is seized upon by some thinkers now as a
positive. They seek to develop a special pride and identity for
the poor.
The Welfare Rights Organization, so vocal in the late 6 01s,
was an example of this trend. Membership was open only to the poor.
It claimed to seek to swamp the welfare system by organizing the
poor to demand their full rights. When the welfare system became so weighted down with demands, fair hearings, etc., it would
be simpler for the establishment to institute a guaranteed minimum income. An example was the spurt in demands for special
grants for winter clothing and other items (to which the poor
were previously unaware they were entitled) in New York City.
When the establishment did indeed crack, and offered a flat grant
automatically to all welfare recipients, the Welfare Rights Organization objected. It objected, not only because the flat
grants were too low, a legitimate objection, but by now W.R.O.
liked the idea of having clients get benefits through their own
efforts. W.R.O. objected to guaranteed grants for all as a tactic
to break up Ihe W.R.O.!

Thus do means and ends get reversed.

A

number of previously powerless people now have an investment in
programs for the poor, community
and selective
specialized
It has become
tions in which only the poor ma'. vote, etc.
power base. Other sincere social thinkers see selectivity
a reality,
participation
only way to make maximum feasible
the poor clout.
4.

Given the factors

mentioned
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above,

electheir
as the
to give

given the concern for

the poor and disadvantaged, liberals are now won over to selective

programs by technology. If it is now possible to have a computerized family assistance plan, if people can have their eligibility
checked in a non-stigmatizing and non-degrading way, then this takes
a major objection out of selective programs, and sociely can afford
to go ahead with them.
For instance, Nixon proposed a dual health plan, one for the
employed and one for the unemployed and poor. But if all use the
same services, and simply insert a card in a machine on their way
in or out, and this card instructs the machine whom to bill for
Cerhow much, then what harm is there is a means tested program?
tainly it would be cheaper than free health care for all, and it
would not penalize the poor.
Similarly, a negative income tax is
not stigmatizing. Everyone fills out a tax form. Some would then
give and some would get. Social planners have become enamored with
the apparent simplicity and cleanliness of such schemes. Some even
refer to a negative income tax as a universal program, which it
is not.
Thus, we have a strange coalition:
Rightists who believe in
the market, with social welfare only as a residual arm of society,
and leftists who believe in "Poor Power", or in getting the most
dollars most quickly to the poor. Together, they have developed
a strong thrust for selective social services and against the creation of new universal social services.
Let us examine the reasons for supporting selectivity in
order:
1. Money is short.
There is no denying that universal programs do cost a lot more
than selective programs, but not quite as much as would appear at
fi7ust blush.
Selective programs inevitably waste large percentages
of the money expended in administration, investigations, and bureaucracy. As soon as benefits depend on each individual's means,
operational costs multiply. (And cheating has to be expected in
spite of this multiplication.)
Consider the administrative costs
in operating the public welfare programs around the United States,
as opposed to those in the Social Security system. The former is
weighted down by eligibilitrules, investigations, and changes in
status; the latter is run by a single computer system and local
offices to answer questions.
There are also ways to cut the cost of universal programs.
Counting the income received from universal programs, such as the
present Social Security payments, or proposed family allowance
payments, as part of taxable income would result in recovering
part of the expenditures which are "wasted" on the rich. It ma,
sound foolish to give ever%-one money, and then to take some of' it
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back from the rich. But the evidence is that this would be simpler,
administratively more efficient, and fairer than deciding in advance how much to give whom.
Money could also be saved if a universal program, such as a
children's allowance, replaced current regressive allowances. Under a children's allowance, families would receive a monthly check,
say $75 for each child in the family. If this were part of taxable income, the poor would keep it all, and others would pay back
The current $750
varying amounts, more as they were more wealthy.
deduction for dependents in the income tax system works in reverse.
The poor (who pay no tax) get no benefit. The family in a 20% tax
The family in a 70% tax bracket acbracket actually gets $150.
tually gets over $500.* Ending these regressive deductions which
cost the treasury billions of dollars each year would help to offset the higher costs of replacing them with universal programs.
Economists have also become more aware of social costs. The
cost of manufacturing a product needs to include not only the cost
to the manufacturer, but the cost to society of cleaning a polluted
stream, building a road to a factory, even the cost of cleaning
curtains in homes near a smoky factory. Similarly, it's hard to
calculate the real cost of selective vs. universal programs. If
universal programs cut down the division in society, alienation,
the "we"/"they" feelings, perhaps even crime, how does one com-

pare?
Universal programs do cost more, but not as much more as
would claim, nor more than any developed country can afford.
most all developed countries have a variety of such services,
health, vocational retraining, income maintenance, day care.
ly the United States seems unable to offer them.

some
Alin
On-

2. Equity.
There is no way to discuss equity for the p,,or and disadvantaged in a political arrangement where the poor can't win. If
they don't have the clout to develop, expand and improve programs,
the kind of clout that is possible by universalizing programs so
everyone has a stake in them, then there is no equity. It is only
the universal programs that have the legislative and political support to be maintained, improved and expanded, even while selective
We
programs are cut with impunity against the will of the poor.
need only examine the improvement in benefits in Social Security
In spite of the fact that it is financed
over the past years.
by a heavy and regressive tax, there has been no great public outcry against tax increases, because everybody feels he will benefit.
On the other hand, whenever times get hard and money gets tight,
the programs for the poor suffer, just as public welfare has suffered in the years since 1969. Thus, in the long run, it is doubtful
A small non-regressive deduction has now been added to the tax
system.
-152-

that the poor get more by pinpointing money in programs at them.
Noble sentiments, such as "plans for universal day care should
proceed only when high quality care has been atiained for those who
are really neither
lack the resources to make other arrangements",
We will attain high quality day care for those
sound nor noble.
who lack resources only when plans for universal day care proceed.
This whole concept of equity seems to be based on a vulgar
environmentalist-neo-Malthusian interpretation of the reality that
Thus, the only isthe goods of society are ultimately limited.
Instead, the pie can and must
sue becomes how the pie is divided.
It is precisegrow, albeit in different and less polluting ways.
ly in times of economic growth that the poor improve their status
disproportionately, and begin to bridge the gap between themselves
When times get hard, when there is no economand the well-to-do.
ic growth, the poor tend to suffer more, in spite of all schemes
for providing more equity.
"It is criminal to expect the Third World to remain impoverished, foolish to expect the rich to share significantly with
the poor, and silly to believe the poor will become strong enough
to grasp from the prosperous by force.
But given continued economic growth, the next century will see the world-wide abolition
of historical poverty.... "-".As with the Third World, so with the
United States.
In the expanding society of the 60's while all grew
wealthier, the poor and Blacks increased their
share of the wealth
proportionately more.
Not so in the 70's.
Universal programs give the middle class something. Under
those conditions, it will tend not to object if they give the
poor more. But take away from the middle class what it has, make
it pay for a program for which it is ineligible, as selective
programs try to, and it will fight the program, limit it, or
make it ugly.
Equity is also unreal in programs which do not cover the target population. We often read about ineligibles on welfare, but
a vast number of those eligible never get public assistance nor
benefit from any selective program.
Selective programs tend to
play it close to the vest -- one does not see signs in the subway inviting a visit to your friendly welfare center to see if you
are eligible. Money allocated for these programs assumes less
than full participation. In spite of "alerts", "outreach", and
Welfare Rights, a significant
percentage of eligibles
either
don't
know about programs, are too ashamed to apply, can't
negotiate the
bureaucratic maze, or are unfairly
found ineligible
and don't
appeal. There's no equity in programs which inevitably reach only the aggressive poor.
1. Sidney Levenstein, "Day Care: Gold Coin or Brass Check?", Social
Work, Vol. 17, Y5, 9/72.
2. B. Bruce-Briggs, "Against the Neo-Malthusians", Commentary,
July 1974, p. 26.
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3. "We" versus "They"
The idea that developing "poor consciousness", like "Black
consciousness", is the road to helping the poor, is particularly
patronizing. The late Richard Titmuss pointed out that the dismally poor turnout in poverty board elections under OEO was not a
question of poor organization or communication so much as it was
a rejection by the vast majority of the poor of a system in which
they had to declare themselves to be poor to be eligible to vote.
The very idea that it is no longer stigmatizing to be seen as poor
Anyone familiar with the poor knows that
is romantic nonsense.
most of the poor believe poor is bad. Ask those who turn in food
stamp vouchers at the supermarket and find the checkout clerks
evaluating their choices of purchases. Organization of the poor
is a no-win situation, because the best leadership often loses
"Poor pride" is the
eligibility in the club, by earning money.
other side of F. Scott Fitzgerald's mistaken notion that the very
rich are different from you and me; it is like the "culture of
poverty" writers who romanticize and blame the poor for their povSingling out the poor as the recipient
erty all in one chapter.
of programs, or as the single focus of organization, is self dePoor people should be part of organizations and recipifeating.
needs.
with others to achieve their
ents of services in coalition
4. Technology
PeoFinally, we come to the most persuasive argument of all.
ple who do not want the poor to be stigmatized, do not want them
to have second class service, believe that the new kind of selective
Everyone will fill
programs are not selective in the old sense.
out the same income tax form; under the Family Assistance Plan,
or other negative income tax plans, the poor would have a net gain
from the government while others would pay in.
Everyone could take advantage of precisely the same health
policymakers in the 60's in a simiservices, argued some British
that
on the way out each person would have
just
It's
lar dispute.
Those who were able to pay,
card punched at the desk.
his
credit
based on what the card indicated, would then receive a bill; the
No difference in service, no stigma to the cliothers would not.
ent, no problem in this modern age of making our welfare dollar
In a classic
go further by selecting out those who really need it.
piece in the New Statesman, Titmuss explained how selective proquality of selective programs no matter how they
thl
grams retain
Tske the example of the health "credit card" to
are structured.
save money, in a system which had previously offered free universal health care for all citizens. Would the person who had to
pay for health care because of his income still have to pay if
the medical care was based on an accident caused by someone else?
Suppose he were a veteran dealing with an injury received in warWho would pay for an illness which was picked up in a
time?

3.

"Universal & Selective Social- Services", New Statesman, 9/15/67.
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Such questions could
hospital, of which there are more than a few?
go on and on, and force a reintroduction of a whole variety of
health care systems, examining boards, screening devices, standards
for what constitutes liability, service connected injuries, workmen's compensation cases, injuries inflicted by others.
There appears to be no way in which a selective system can
avoid having bureaucrats make all sorts of moral judgments and
evaluations of people's day-to-day lives, no matter how much of
Further, there is the
the mechanism is handled by a computer.
problem of how eligibility and scales are to be determined for this
There are inherent problems in any selective system,
credit card.
Let us assume that "A" and "B" each earned
computerized or no.
$10,000 each year for ten years.
"A" spent all his income, while
Now both lose their jobs and
"B" managed to save $2,000 a year.
start collecting under the Family Assistance Plan, or receive a
health card.
Is it fair that "B" should receive the same benefit
Would it be fair if
as "A", since she has $20,000 in the bank?
"B" did not receive the same benefit as "A", and was penalized for
But suppose "B" had $100,000 in the bank, or an inher thrift?
Should she still get welfare?
heritance, or a piece of property?
All of these value questions are ones that have to be dealt with
in the organization of any selective program, computerized or not.
Now one may argue that these same questions arise in the development of an income tax system, and are therefore no more onerous in figuring eligibility for a welfare program. But there is
When a program is specifically set up to benefit
a difference.
the poor, rather than for all society, it invites constant evaluation of who is really deserving and who is not, and who is cheating the taxpayer of his hard-earned money. To the extent that we
can separate the input, or financing, end of a program from the
output, or program end, we can get a clearer and calmer look at
In fact, the various gimmicks
financing and a cleaner program.
of selectivity-eligibility, sliding scales, negative income tax,
may have even deflected America from one of the main social isThe
sties which needs to be handled, reform of the tax structure.
conJusion between the input or financing equit- and output or serWe would be better served bv
vice equity diffuses our efforts.
working to make the tax sliucture more progressive and more equitable, rather than trying to create financial equity by making
only some people eligible for programs.
The technocrats who foresee a stigma-free selectivity consistently ignore nitty-grittv questions of administration. They
write about a neat and simple FAP, just like making out one's inVolumes have been written on negative income tax;
come !ax form.
!here is still no explanation of how it could be simply administered.
In fact, an FAP type program would have to be welfare by another
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The poor can't operate on a single once-a-year check
name.
based on their earnings of the previous year. When their earnings
go up, it is not likely that they will have money to refund; when

their earnings go down, they cannot wait for assistance.

There

will be a constant parade of people with eligibility claims and
changes, and judgments will have to be made on them in a traditional welfare atmosphere of resentment and fears of cheating, be-

cause this is seen as a charitable type of program.

In other words,

negative income tax is really only a nationalized public assis-

tance program.

There will be cheating, and there will be scandals

about the cheating, and stereotypes about the poor will be main-

tained and enhanced. When the middle class is squeezed, the program will be curtailed, because programs for the poor inevitably
become poor programs.
There are other problems with selective welfare programs.
Among the worst features of selective programs is the creation of
a welfare class, a continuing group for whom welfare is a way of
life, a group which is unique, at least in size, to America, because America does not have the other institutional and universal
programs which other developed societies have to minimize welfare
children's allowances, full employment programs, universal free
For this group, leaving welfare presents probhealth care, etc.
lems of loss of benefits, loss of eligibility for a variety of
selective programs.

--

This is the "notch" problem. At one point, Nixon's FAP was
almost passed, but had to be sent back for revision, due to the
notches. As people earn or are given more money, they hit notches,
or points of ineligibility for any one of the plethora of
selective programs -- low cost housing, food stamps, Me(licaid,
etc. So that by getting more, people may be worse off, and certainly this is a disincentive to work. Economists can design
convoluted programs around the notches, but good sense cries out
for a simpler, cleaner way out of the welfare mess.
Maintaining incentives to work constantly frustrates humane
approaches to welfare in selective programs. So long as we maintain a selective approach, the onerous principle of less eligibility is inevitable. That is, the most somebody should make on
welfare ought to be less or very close to the least anyone could
make working. This sounds cruel, but in a market economy where
work incentive is based on money, there's no way out of the dilemma. The only hope is to do as other countries have done, to take
some universal system of payment such as family allowances, and/or
services, and to separate it from the market, which cannot relate
to family size or need. As Eveline Burns has written:
"This effort to build incentives into the payment system
greatly complicates administration, especially when it is recalled
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that for many of the poverty group income is highly flucuating and highly unpredictable.
Finally, we still do not
know much about the incentive effect of different rates of
taxation on the desire to work...
"It is for these reasons that I question in principle
the desirability of trying to build incentive devices into
our income security programs, sad though this would be for
economists who are having such fun today playing with models
and formulae. Why do we not separate the system for making
antipoverty payments from the system which determines how
much of total received income people should return to their
government in the form of taxes? ....
"...Why not pay everyone a demogrant, or national dividend, and let each individual earn as much or as little as
he wishes and at the end of the -ear provide for a reckoning
This would
with government through the income tax sy:stem?
enable us to make much more effective use of our tax system
as the instrument for determining, in the light of all considerations and taking all incomes into account, how much of
their income people should devote to the support of all our
nublic services (including defense).
In such a tax system,
all income, including publicly provided income, would in
principle be liable to tax, although it would probably be
decided that, as now, incomen below a certain level would
be immune from taxation...."
This is not the place to argue in detail the complex issue
of the relative merits of family allowances versus negative income taxes.
But the point is that it is the selective programs
which have the strong disincentives to work in them, a condition
universal demogrants, children's allowances, or universally available programs would tend to correct.
Selective services
There are more problems with selectivity.
must eilher assume a second-rate quality or be unfair to the nonpoor. A detached street worker program for middle and upper class
Some offidelinquents was set up in one community in the 1950's.
cials objected because the parents of these children could afford
psychiatric services -- why should the community support a street
worker? Well, if psychiatric sessions are the treatment of choice,
But if street work is particularly
the poor should get them, too.
effective with delinquent youth, why should the rich be deprived
And this is one of the most important reasons to
of this service?
stop helping the poor -the need to build one society in America.

4. Eveline Burns, "The American System of Social Security: Agenda for the 1970's", Social Economics for the 1970's, e('. by
George F. Rohlich, Dunellen, 1970, pp. 75-7C.
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Beyond the needs of ethnic pride and pluralism, the United

States is splintered badly at this time. There is a lack of a central ideelogical core with which we all identify as Americans -the mutual consent which provides the glue for a society. Liberals
recognize this when others make law and order speeches about crime.
Of course we need better police services, but ultimately no society
can exist if it depends on constant policing to prevent law breakSociety can exist only by common consent around certain norms
ing.
of behavior with police available to deal with the deviant from those
norms. While we accept this idea on crime, we may have been affectThe
ed by the law and order approach in other social policy areas.
Nadar and consumerist approach to bad institutions tends to be to
call for better policing of them. But it would be more effective
to create social institutions in which we all can feel part, in
which we all can feel pride. We need to undivide America from the
war between the hardhats and the poor. One way of doing that is
through the institution of more universal social services. Perhaps the most troublesome feature of any selective program is its
inherent divisiveness. Day care, medical care, income payments,
whatever, no matter how generous the level, creates an inevitable
war between those above and those below the eligibility line. It
is this aspect which has compounded the social cost of selectivity
to America. The war between Blacks and White ethnics, between
low middle income hardhats and the poor, is in part due to the selective approach to social welfare programs. The bitter street
wisdom that to get good medical care, or housing, or whatever, you
This comneed to be very rich or very poor, is not all wrong.
pounds the reluctance to serve the poor even while it denies the
needs of the people in between.
The development of new universal programs
It need not be so.
is possible, but social policy planners have to reawaken to the
importance of this as an issue. Can we afford the high cost involved? Poorer countries than the United States manage more universal programs. Certainly it must be possible for the United
States to devote some piece of its growth to such institutions.
The remarkable thing is that the population will pay for such programs in spite of their great costs, because everyone benefits.
The example cited about Social Security improvements should be
The basic principle is that, as the pie expands
borne in mind.
for everyone, people are more generous; as it contracts, they are
more miserly.
They can become seUniversal services are not a panacea.
In some cases, the rich "cream" or monopolize
lective, de facto.
They are more sophisticatgd about access, and can efthe service.
Or service can be left
fectively deny the service to the poor.
to the poor. We need only look at what is happening to the public

5. For a fuller discussion of this, see Alfred J. Kahn, Social
Policy & Social Services, pp.

78-83.
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schools in the cities.
We see that a formally universal program
becomes selective, if poor and Black children are the only ones in
the public schools, and all others go to private schools.
This
has to be guarded against.
What has happened in some community
colleges shows that it can be.
Where the community college is
seen as a dumping ground for the inept and poor, morale is low,
the graduates do not think well of themselves, and the community
college as a social utility
is less
meaningful.
In the parts of
the country where the free community college is supported, where
excellent faculty are hired to run first-rate programs, rich and
poor mix with a sense of pride, and this has been a factor in what
has been called the "blueing of America".
Obviously, structure
and form are crucial
to whether a social
utility
functions as
such.
Cash programs, for instance, are less easily "creamed" than
sophisticated service programs.
While there are no guarantees, it
is only with universal services that
we have a chance for
building
the institutions of a united America.
There is one final
argument that
the liberals
who support
selectivity raise.
They know that ultimately, universal programs
would be better but, they claim, we have to take what we can get.
When there is the possibility of an FAP, or a means tested health
care plan, or an SSI (Supplemental Security Income), we had better
take it
as better
than nothing.
This approach ignores the way policy develops in America. In the United States we tend toward incremental changes.
That is, programs are continued and built on
the superstructure that is originally founded.
We had better give
more attention
to basic forms and less
to specific
benefits.
Some people now think that, for all its benefits, it may have
been a mistake to support Medicaid with its
third-party
vendor payments, built-in corruption, and escalation of health costs.
Even
ifi l meant waiting for another year or two for a better plan, it
might have been worth the effort, because all improvements in Medicaid are still based on a basic poor organizing principle.
One
is reluctant to claim that such arguments outweigh the benefits of
Medicaid, but the idea is worth considering. It is sometimes better in the long run to compromise on benefits for the sake of a
better system.
For instance, in 19-2 George McGovern called for universal
demogrants of $4,000 per family of four.
He was frightened off
this proposal by the astronomical cost estimates.
But he was
wedded to the $4,000 figure, so he shifted ground to support of
a $4,000 FAP instead of Nixon's $2,400 FAP.
Finally, we got
neither.
If we had gotten a $4,000 FAP, it
might have been cut
to $2,400 by now because of a tax revolt.
But if McGovern, and
liberals generally, had stuck to the demogrant principle, even if
the figure were cut to $2,000, or set up to cover only children,
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and such a plan had passed Congress, it could only improve, as
Social Security does, because of the nature of the broad constituency served.
Our position is that universal concepts and programs are not
only superior to selective social services -- we believe they may
The time has come for social planners
be at least as marketable.
issue again, to
to make universalism a live
to make the effort,
the kinds of programs in America which can
lay the groundwork for
bring us together.
truly
We have houses
Universal programs are not so wild a dream.
on fire in the United States today. Any one may cause our house
department committed to fighting all
We need a fire
to burn down.
of us, to the extent
supported by all
wherever they arise,
fires,
we can. Helping the poor alone helps neither the poor nor the
nation.
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